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Foreword -
With the growth of the social sciences, there has been increasing
interest in use of their products to throw light on and also to solve
some of the pressing social problems of our society. A concerned
public and concerned policymakers are increasingly asking the
question: What can sacial science research - contribute to our
planning process, particularly planning to effect institutional
change to more clearly meet basic mental health needs? And,
indeed, policymakers have for some time made use of social
science theory and research findings in their planning process.

It is important, then, to learn more about how social science is
utilized, by whom, and with what effect. It is important to obtain an
evaluation of the products of such use both by the change agents
and by those to whom the change was directed. Such knowledge
should be of value to social science thepry, to social science
. research program development, and to the policy planning process.

This monograph, the first in a series of studies on socia} change,
reports on an analysis of applications of social science theory and
research to, programs of institutional change. It includes a
~ state-of-the-arts review of the literature, both scientific and public
policy oriented, and a study of important questions raised by this
literature. Finally, it offers a proposal to bridge the gap between
the social sciences and public policymaking. By this means it
brings us closer to the gpal of directing knowledge toward the
satisfaction of basic mental health needs.

Juan Ramos, Ph.D.
Director ’
Division uf Special Mental Health Programs
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CHAPTER 1

THE NATURE OF INSTITUTIONAL

'CHANGE :

Planned institutional change invnlves the efforts of people to
alter that part of their environment which is govegned by a set of
rules and power reIatxonshxps which are established within the
context of a larger social order. A newly elected Governor seeks to
change the deplorable conditions in a State prison system; a

" Federal agency tries to get a local school system to become more

responswe to the needs of -minority groups; and low-income
residents protest the lack of decent and affordable health care in
their community. Such efforts, while often heroic in proportion to
the resistance against which they contend, fall short of teing
revolutionary in that they are not directed at changes in the larger
social order. Rather, that social order is used to bring about a
desired change in one of its constituent institutions. Such efforts
are variously referred to as.social reform, intended social change,
or institutional change. The latter term reflects, we feel, a mcre
precise understanding of the process involved.

Interest in institutional change waxes and wanes with the
fluidity of the larger social order which affects the promise of its
attainment. Thus, during the Great Depression of the 1930s; the
Second World War of the 1940s; and the convergence of the civil
rights movement, the peace movement, and urban riots of the
1960s; interest ran high. But during the relative stability and
quiescence of the 1950s and the 19870s, interest subsided. Yet
efforts at institutional change never completely disappear. As Jong

. s there {s government, or dependence on a collectively organized
way of doing things, there will be attempts on the part of one °

group or another to alter those organized ways in order to redress
grievances or tring about a fuller measure of social justice.

The purpose of this book is to add to our current understanding
of the process of institutional change. It is our hope) in so doing,

to assist (hose within the Government who have the responsibility,’

as well as those outside who advocate such responsibility, to make
institutional arrangements more responsive to the people ana
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.7 SOCIAL SCIENCE AND INSTITUTIONAL CHANGE

purposes. they were originally intended to serve. More specifically,
our purpose is to assess the state of the art as reflected in the
writings and research of social ‘scientists and as tempered by the
experiences of planners, administrators, politicians, and citizens
who are the practitioners of this art. We cannot hppe to be
comprehensive or definitive. The effort to Lonceptualme the
process gf institutional change is as old as institutions themselves
and spans many disciplines and many perspectives. Our effort can
be unigque only in the sense that it tries to integrate the
g'unt,rihutmns of the most recent literature with ‘more historic
themes in a manner which is relevant to the practice of public
planning or decisionmaking. .

The social sciences have much to contribute to the process of
mstitutional chapge, yet their offerings often are not accepted.
The limited success with which social science research findings
have been adopted in the policymaking process is a many-faceted
problem. ‘On the one hand, social scientists tend to pose issues in
terms which are highly abstract, not related to actions that can be
applied in a practical way. In a word, the socia! sciences tend to be
descriptive rather than prescriptive. On the other hand, groups
who have the most to gain from institutional change often couch
their proposals in highly emotive, imprecise terms and exhibit
little patience to examine any larger set of issues that transcends
their immediate experience. They shun the rational process that is
the trademark of the social scientist. And finally, there are what
Lindblom (1968) calls the “proximate policymakers,” those
legitimized by the larger society to make decisicrs involving
institutional change (p. 70). They are caught in a compicx web of
forces and values which surrounds a particular issue, only some of
which are reflected in the rational analysis of the socigl scientist or
" the proposals of participating interest groups.

For this reason, a secondary objective of this inquiry is to
examine the utilization of social science theory and research in
institutional change. In this connection, we seck to learn the role
which social science plays in such planned change, as well as the
facters which facilitate or hinder that utilization. .

Definition of Concepts ,

Before proceeding with a further description of cur task, we
will pause to define the basic concepts which underlie it. In
summary form, we define planned institutional change as any
planned or intended alteration in fhe goals, progrem, or structure
of an organization which is operating in the public interest. We

Y
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will examine each of the elements of this definition in more detail.

Historically, the term institution has had two different mean-
ings. (1) It has been construed very narrowly to refer to a
culturally defined set of norms goveming behavior which serves
some group purpose, such as marriage. (2) The term has also been
used more generally to refer to organizations which serve some
larger social purpose, such as the church or the courts. It is in this
 latter sense that we use the feérm. This use requires that the
characteristics which distinguish institutions as a2 subset of
organizations be identified. Blase (1973} defines institutions as

. . . organizations which embody, foster, and protect norma-
~ tive relations and action patterns, and perform functions and
. services which are valued in the environment (p. 261).

The implications of this definition are twofold: (1) Institutions are
organizations which are viewed as subsystems of affarger system;,
and (2) .institutions are orgenizations that are normative in
purpose, that is, they have been imbued with a purpose or goal *
which is valued by the larger system. Thus, in this study we are
concerned with institutional change as it occurs in some formal
organizations over which public decisionmaking has direct in-
fluence, rather than changes which occur at a societal level, such as
changes i1 the family, the economy, or belief systems.

This definitlon gives values an explicit role in distinguishing
institutions from other types of organizations. Institutions are
defined by the values they hold for some larger group. Examples
are prisons, schools, and hospitals. Organizations which are not .
institutions are defined on the%eg:)f their self-interest. Examples
are a business enterprise or a fra al order. This distinction does
not deny the fact. that all organizations have a value system which
governs their operation. The distinction recognizes that, in the
case of an institution, the good or service rendered has been ™
explicitly acknowledged in some manner as of value o the larger
society. In this sense, institutidus can be thought of as organiza-
tions which act in the “public interest.”’*It is this quality which
makes them appropriate targets of sociai policy. Much of the
literature with which thts study deals does not make this
distinction when discussing organizations of an institutional
nature. Therefore, we will use the terms interchangeably, even
though we are referring-to institutions. .

This brings us to the delicate matter of defining what
constitutes change in any institution. The simplest definition is
that change is any measurable difference in a state or property af
an institution over time. It should be noted that change refers to a
state of a system and not to idiosyncratic or ad hoc behaviors.

. !
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4 SOCIAL SCIENCE AND INSTITUTIONAL CHANGE

This definition rules out specific acts of an organization which
depart from established policy or procedures and are taken in
response to some pressure from its environment. Thus, to
constitute institutionai change, the alteration in question must
become a part of the standard operating procedures of the
institution, and it must persist over time.

The definition we have used often precipitates the question:
How big must the alteration be to constitute institutional change?
To this question there is no definite answer, Although most
proponent.s of institition4l change think implicitly of a scale that
is large, we believe that size is not an inherent requirement.
Change can be either large or small, as long as it is reflected in 2
system state and is measurable. If size is to be considered a
property of a particular institutional change, it must be sO
specified in advance to determine whether or not such a change '
takes place.

A definition of institutional chang is also frequently ques-,
tioned on the basis of its effectiveness. Change in one institutional
state is usually proposed because someone wants to bring about a
change in another state. For exzTaple, citizen participation in the
management of a public agency may be proposed as a way of.
bringing about a change in the type of services provided. When the
desired effect does not ensue¢, there is a tendency to say that
institutional change did not uccur. We believe there is nothing
inherent in the nature of institutional change that implies success
in bringing about changes in other institutional states. Thus size
and effects are norms by which a given institutional change can be
evaluated. But to determine that such a change has occurred, one
need simply observe a différence in the nature or size of'a system
state over a specified time period.

Institutional ¥hange should be distinguished from mnovatmn
An innovation involves the adoption of a policy, program or
structure which is pew to the adopting institution. While institu-
tional change may, indeed, constitute an mnovatmn it need..not
necessarily do so. Institutional change could constitute the
reestablishment of a former system state or property.

And finally, planning is defined in this study as a public social
process in which a choice is gmde emong alternative ends or
among alternative means for attaining desired ends. Such choices
are made on the basis of some analysis of ‘the ‘anticipated
consequences of each alternative. This definition excludesinstitu- '
tional changes that were unintended consequences which flow
from natural or unplanned .events. Planning that is to be
considered in this study takes place in some agency of government
or in a formal organization providing some public good or service.

11
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Planning can be carried out” by a single actor or a set of actors
designated to function in this -capacity on behalf of a group.
Planning can also be carried out by a group acting collectively, as
in the case of communal organizations which operate on the basis
of ..ass participation.

Method of Study

This bool" reviews th- literature on the nature of planned
institutional change published during th.e last 10 years and the role
of social science in that process. The findings from this review are
tempered by field studies of four selected cases of such change. -
Our objective is to assess the current state of knowledge about
planned institutional change and to identify issues which need to
be addressed by further research and development activities.

Since the subject matter with which we are dealing is so broad,
and the literature in which it is covered is so diffuse, an attempt
has been made to develop a systematic strategy for searching out
, the literature to be reviewed. We divided our study into three

topies: (1) theory and research on planned institutional change,
(2) thc utilization of social science in planned institutional change,
and (3) case studies of planned institutional change in the criminal
justice system aind i local public school systems. The latter two
fields of application were picked from among those of interest to
- the sponsors of this study because it was believed they would
provide the clearest examples. Since criminal justice is a relatively
closed system and local public education is a relatively open
system, it was believed that this contrast would more fully
elaborate the process involved.
Six data bases were used for the literature search:
1. Research in Education (ERIC)
2. Sociological Abstracts .
3. Abswracted Business Information (ABI/INFORM)
- National Clearinghouse for Mental Health Information. .
. Psychological Absiracts . w

6. Poverty and Human Resources Abstracts

The first four data bases were searched by computer, and the
latter two were searched manually for the period 1967-77. Our
first topic was the most difficult to search, for the term “planned
institutional change™ was not widely used. Therefore, we added
terms such uas reform, planned social change, organizational
change, social pclicy experiments, and administrative change to
expand our findings. The second topic was adequately handled by
the infersection of the term “social science” with “public policy”

| I
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§ .SOCIAL SCIENCE AND INSTITUTIONAL CHANGE

and several variants. For seatching out case studies, we used
specific issues in the respective fields which had become identified

ith institutional change. With respect to criminal justice these
terms were prison reform, deinstitutionalization, community-
police relations, and indeterminate senwencing, With respect to
education those terms were decentralization, education vouchers,
and community contrel. .

Gur search yielded over 700 listings. We made no attempt to
cemprehensively review so extensive a list. Rather, we searched for
4 frumework by which its major themes might be portrayed A
perusal of the litersture on planned institutional change suggested
thrze types of theories: (1) those adopting ideology as the key to
mstituticnal change, (2) those approaching the subject from a
social structural perspective, and (3) those focusing on interper-
sonal re utions as the key to such change. The literature on the
utilization of social science in institutional change was more sparse
and focused. It required no strategy for reduction. With respect to
case studies, two were selected from each field of application that
seemed to provide the greatest potential for insights int> the
mstitutional change process. They were: (1) the design and
construction of an experimental Federal Correctional Institution

- a* Butner, North Carolina; (2) the deinstitutionalization of the

Massgchusetts juvenile correctional system: (3) the adoption of a
voucher-market system by the Alum Rock (California) Union
Elementary School District; and (4) the decentralization of the
Detroit Public Schools.

After the literature on each of the four cases of planned
institutional change was read and analyzed, a 3-day field visit was
conducted at each site. The purpose of*such visits was to verify
and amplify . our understanding of tHe process of planned

institutional change that occurred in each respective case;~as

reported in the literature. This purpose was pursued bv interview-
ing a selected set of actors in each case: (1) those who planped the
change, (2) those who administered or cdiried it out, and (3) those
who were to benefit from it. Every effort was made to include
persons who favored as well as opposed the change, those who
participated at each significant level of the organization, and those
by whom the offort was evaluated a success as well as a failure. As
a result of these field visits, we were able to resolve significant
contradictions about the way in which institutional change came
about, as well as gaps in information contained in the literature.
The findings of our study are presented in\a manner which
follows closely the steps in which it was car?ied out. In the
remainder of this chapter, a mog “of planned institutional change
is presented which we found useful general guide in our review

.
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of the literature. It is not presented as a definitive statement by
which all theories must be judged, but rather asa heuristic device
to sugeest the range of variables which should be covered in any
comprehensive discussion on the subject. Chapters 2, 3, and 4 are
devoted to each of the three basic themes we found among
theories of institutional' change, those emphasizing ideoclogy,
social structure, and interpersonal relations, resgectively. Chapter
5 assesses the role of social science in planned institutional change
and the factors which affect its utilization. Chapter € analyzes two
cases of institutional change in the criminal iustice system.
Chapter 7 analyzes the adoption of education vouchers in tho
Alum Rock Schools; and chapter 8 analyzes efforts to decentralize
the Detroit City Schools. Chapter 9 provides a summary of what
we have learned about the process of planned institutional change.
It identifies the points at :which alternative theories might be
integrated and suggests areas for furthgr research and experimenta-
tion.

A Model of Institutional Change

Prior to undertaking an investigation of such a broad topic as
institutional change, it is helpful to develop a mode! or conceptu-
alization of the underiying phenomenon in order to establish some
boundaries and to bring focus to the investigation. We were
fortunate in finding early in our search such a model that has
proved very useful for our purposes. It comes from the literature
on national development planning and was prepared by the
Midwest Universities Consortium for International Activities, Inc.,
based at Michigan State University. The work of the Consortium is
reported by Blase (1973) and elaborated by Bumgardner et al.
(1972). We have already reported their definition of an institution
as an organization that performs some vital function which is
explicitly valued by a larger system. B

!

Description of the Model

The model which Blase and his colleagues have developed
applies ‘o institution building. Institution building refers to the
proress of developing new organizations or reconstructing existing
ones in a manner that gives the institution the desired innovative
qualities for effecting innovations in society. The situation for
which the modlel was constructed was a developing Nation in
which new institutions are being built to facilitate or guide the
development process. However, we think the model has equal

- ‘;



8 SOCIAL SCIENCE AND INSTITUTIONAL CHANGE

applicability for reconstructing or changing existing institutions in
developed societies where other goals may predominate.

Blase and Bumgardner et al. describe three elements which’

interact to define the shape of the changing or emerging
institution. These are: (1) institutional warigbles, (2 lmkages and
(3) transactions. Institutional variables describe the key com-
ponents of institutions. Linkages refer to the relationships or
interdependencies between the institution and its environment.
Transactions refer to the processes or exchanges by which an
institution’s linkages with its environment are estabhshed These
elements will be described briefly.

Insuitutional variables include: (1) leadership, (2) doctrine, (3)
program, (4) resources, and (5) internal structure. These five
components interact and complement each other in the process of
institutional change or development. Leadership is defined as “the

/

group of persons who are actively engaged in the formulation of °

doctrine and programs of the institution and who direct its
operations and relationships with the environment” (Blase 1973,
p. 266). In short, leaders are persons who direct the intemal
operations of the institution and manage its relations with the
environment. Properties of leadership which may determine its
effectiveness include its political viability, professional status,
technical competence, commitment,:and continuity. The im.
portance of leadership style may fluctuate with variations in the
other institutional variables.

Doctrine, or ideology as we prefer to call it, provides the
'motwatmnal basis for action in shaping institutional change.

!
/
/

Doctrine is the specification of the major purposes or goals to be .

sought by the institution and the operational methods by which
those goals may be pursued. Doctrine is more than just a
statement of objectives; it is a justification of the institution’s very
existence in relation to some larger social purpose. Properties of a
doctrine which are relevant for institutional change include its
degree of specificity, its relationship to existing norms within the
institution, and .its relationship to societal preferences and
priorities. Doctrine serves three important purposes: (1) It
- provides 8 means of gaining acceptance of the activities of the
institution by linking it to the values of the larger society of which
it is a part; (2) it serves as a motivating force for personnel within
the institution; and (3) it provides criteria by.which to judge the
relevance of the institution’s program. Disagreements may ac-
company attempts to specify doctrine. These disagreements can
result in decreased clarity, potentially hindering effective change;
or they can result in wider flexibility which, if carefully managed,
can facilitate change. Where doctrine departs from the traditional

I5
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norms of society, conflict may be engendered, arising from outside o

the institution as well as from within.

A program is the action plan of an institution. It represents the
translation of doctrine into action and the allocating of resources
‘to carry out those actions. The adequacy of a given program for
institutional change can be evaluated by reference to a number of

characteristics: comprehensiveness, relation to societal needs,.

- relation to dodtrine, use of available technology atid resources,
timing, wnd consistency. - Staff understanding and support for a
given program are critical to the implementation of planned
Lh‘mge The feasibility of a program will be determineéd by the

vailability of technology and resources. Timing is a key factor in

pmgrams that are highly dependent on polmc,al support, for ‘

results must often be produced within a’fixed time period to
justify the program’s continued existence,

Resources are those inputs to the institution that are needed in
order to produce the desired goods or services. Resources are of
two types: flow and stock. Flow resources are consumable or
tangible elements such as money, material, and manpower. Stock
resources are intangibles such as legitimation, political support,
and propensity to change. Resources can be evaluated by thew
availability and source. Availability refers to their quality and
quantity. Source refers to the particular origin of the-resources
and the extent of alternative sources in the environment. Although
the level of resources is influenced by external variables, it also is
considered a function of the effectiveness of leadership and
program. When existing resources are used wisely and imaginative-
ly, their flow can increase.

Internal Structure refers to the distribution of autherity and the
division of responsibility among the units of the institution. It is
also meant to include the means and channels of communication
and dc:cx:mnmakm;, Characteristics in whizh structures might vary
are the incentives for staff performance, the degree of centraliza-
tion of authority, and the dega'ee of participation in decision-
making. .

Linkages refer to those relationships or interdependencies
between the institution and its environment that shape and sustain
the institution as well as provide the potential for change. Four
types of linkages are identified: (1) enabling, (2) functional, (3)
normative, and (4) diffuse. Enabling {inkages are relationships with
organizations that provide the institution with the legal authority
and -resources with which to operate. These linkages include
legiislative acts whic1 authorize the institution’s existence, and the
appropriation of furds by which to purchase factors of produc-
tion. Enabling linkages are important for protecting the institution

© et
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© against attack and for gaining access to resources. This is
particularly ‘true in the formative stages of an institution, when it
is not yet stiong enough to deal with the environment on its own
terms. In the latter stage, enabling linkages are crucial to the
institution’s attempts to expand its domain or area of responsi-
bility in public affairs.

£

Functional {inkages are relationships with organizations in the
environment whose interests are complementary rather than
controiling of the institution which is the target of planned
change. They are organizations or actors that provide the
necessary inputs (factors'of production) and use the outputs of
the institution. These inputs may include clients, manpower,
technology, and information. The outputs refer to whatever goods °
or. service the institution produces. Functional linkages may be
competitive rather than cooperative, in that more than one
organtzation may olfer similar inputs or qutputs.

Normative Linkages refer to relationships with organizations
which dictate norms or set standards that govern the domain in
which the institution operates. These linkages are less apparent but
can be quite critical, as exemiplified by the views of the Catholic
Church in relation to family planning, and the views of profession-
al organizations in relaticn to humar services planning. Normative
linkages are not always expressed through a formal organization.
They may involve general belief systems which pervade society
‘and are expressed through the mass media or the pronouncements
of influential public figures.

Diffuse linkages refer to relatianships providing popular support
for the institution. They involve populations rather than organiza-
tions who are indirectly rather than directly related to the
institution’s work, but whose support may ultimately be necessary
if other linkages are to be established. Exampies of such groaps are
parents of school children, or taxpayers in_a political jurisdiction.

The last element in the model, transactions, is the actual
exchanges which go on between the institution and its environ-
ment by which the environment affects and is affected by the
institution. Transactions are events which are subject to strategies
and planning and which result in the various linkages discussed
above. ‘These strategies and plans constitute the practice of
institutional change. Blase and Bumgardner et al. do not elaborate
the nature of such transactions, and, therefore, their model falls
short of depicting the practice of institutional change. However,
by identifying institutional variables and linkages invelved in
institutional change, they provide the g'roundwork for developing
such practice,
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Implications ¢ )

While the model of institutional change presented above is

incomplete, it does serve a useful purpose. It provides a general
definition of the phenomenon with which we are dealing and a
specification of the elements involved with which we can focus
our review of the literature. Once that review is complete, we can
return to the model and determine in what ways it may be

- amplified or altered to provide a more adequate depiction of the

.~

process of planned institutional change. -
At the outset, the model alerts us to a range of variables which
have not been . given equal treatment in previnus efforts to
conceptualize this subject. The list of institutional variables seems
to be a good refiection of what one would need to consider in an»
effort at planned institutiona: change, but, when one considers
each element individually, it becomes quite clear that they all have
not received ‘equal attention. For example, the matter of leader-
ship has been given considerable attention by political scientists in
their studies of elite versus participatory forms of decisionmaking.
The element of program has been given major emphasis by each of
the professions, such as public health, education, and social work.
The matter of resources is a major focus of economists who
analyze public decisionmaking in tem\g‘ of resource allocation.
And finaily, the matter of structure is of major interést to

‘sociologists who study organizational behavior.

It is the element of doctrine, or ideoclogy, that stands out as
having been relatively neglected in efforts to think systematically
about institutional change. One notable exception is the historical
work of Selznick (1975). Indeed, this neglect may be directly
linked to efforts by American social scientists to insist on a
value-free approach to the study of social behavior. The lack of a
systematic, rational approach to the study of ideology is consis-
tent with basic criticisms of American public policymaking by
Lowi (1969) and others. He argues that the failure of Aivierican
governmental institutions to solve important social problems stems
not from its lack of knowledge but from its lack of a process by
which a clearcut set of goals can be enunciated and a. public
commitment to those goals can be developed. In the absence of
well-developed ideologies it is impossible to formulate strong goal
statements, and in the absence of strong goal statements the
necessary commitment to public action is fragile at best.

In the course of discussing their model of institutional change,
Blase also reports a number of specific interrelationships between

elements in the model which suggest the kinds of propositions that "

could be developed for a theory of institutional change. These
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¢ \

interrelationships provide an agenda for future research:

(1) Doctrine has an important influence on the effectiveness

of -leadership. In the absence of a clear-cut doctrine,
leadership can be hamstrung; it must constantly struggle
for legitimacy among members of the institution, and it
has little basis_on which to arouse the commitment of
other elements in the-environment to the goals of the
institution. ’

(2) The importance of leadership may be a function of the
resources gvailable tc the institution. In fact, leadership
can be defined as the skillful use of resources. Therefore.
the greater the resources, the less critical is the role of
leadership; and the fewer the resources, the more impor-
tar tis leadership.

(3) Jhe timespan within which change is to occur affects the
role both of rpsources and doctrine. When the timespan is
short and resources are scarce, the importance of doctrine
is heightened. Doctrine can make the process of institu-
tional change more efficient and more effective by clearly
specifying ends and presenting appropriate means. -

(4) Doctrine requires expression through a program in order to
have any reality. However, once it has been so expressed
the program becomes the focus of a commitment, a
process which has been referred to elsewhere as “goal
displacement.” Thus, programs run the danger of usurping
the place of doctrine.

-

With this model and its implications as a general framework, we
are ready to -review theories and research on the nature of planned
institutional change. In keeping with our observation about the
relative attention given different aspects of the mod- 1, we will
begin by reviewing literature dealing with ideology s a major
determinant of such change. )
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CHAPTER 2

THE USE OF IDEOLOGY IN
INSTITUTIONAL CHANGE

Interest in ihe role of ideology in public decisionmaking has
re-emerged in recent years; yet this interest can be characterized as
a trickle rather than a flood. Ideology figured more prominently
during the Great Depression and the Second World War. But with
the advent of the 1950s, public decisionmaking became dominated
by scientific paradigms emphasizing effectiveness and efficiency.
Considerable discussion has occurred within the academic com-
munity about the role of ideology in American society, but this
analys.s has focused on the implicit and covert role of ideology in
society at large (Habermas, 1971; Marcuse, 1964). In this study we
are conce, -2d with the explicit and overt use of ideology in public
decisionmaaxing.

A Definition of Ideclogy

Before proceeding to a discussion of this topic, let us define
what we mean by ideology. In discussing its role in government
organizations, Zentner (1973, p. 75) defines ideology as a set of
“beliefs which are publicly expressed, with the manifest purpose
of influencing the orientation and actions of others.” Downs
(1967, p. 273), in analyzing the same phenomenon, defines a
bureaucratic ideology as “a verbal image of that portion of the
good society relevant to the functions of the particular bureau
concerned, plus the chief means of constructing that portion.”
Inherent in these definitions of institutional or organizational
xdeelogy are five characteristics. [deology is (1) a set of values that
is (2) a property of an organization (3) designed to influenge the
acts of others regarding (4) the goals of the organization and (5)
the appropriate means for pursuing those goals. This definition
implies that goals are 8 unifary set and refer to the output of an
institution. As Perrow (1970) points out, more than one ‘ype of

14
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goal may exist in an organization, reflecting the interest of
different actors. We are assuming that an ideology derls primarily
with output goals, by which other types of goals mus! be justified.

It should be recognized that in this study we s2e focusing on
organizational or institutional ideolegy rather than national
idpology. This emphasis does not deny the exisence or impor-
tance of the latter. On the contrary, we feel that the tendency to
view national level decisionmaking in the United States as being
nenideological is a misreading of the case. There is an implicit, if
not explicit, American ideology of laissez-faire and pragmatism
that governs public debate (James 1972). This ideology espouses a
preference for government which confines its actions to enhancing
the maximization of individual utility rather than public or
collective interests, and which seeks solutions to public problems
on the basis of what works in the context of plural interests,
rather than on the basis of what is defined publicly as good. This
ideology has been referred to as disjointed incrementalism
(Braybrooke and Lindblom 1963). '

Given this national ideology of pluralism and pragmatism, it is
not only possible but recessary for. public institutions to design
.their own ideologies i they wish to achieve any concept of a
collective good. The limited expressions of the public interest
voiced by the natioaal society of which they are s part will not
suffice.

The concept of ideology must be distinguished from theory as it
is thought of i the social sciences. An ideology is a set of
propositions whnich are considered valid because they constitute a
set of beliefs or preferences of the persons who espouse them. A
theory is a set of propositions which are considered valid because
they permit the derivation of hypotheses which can be verified by
means of observations of real events. Both ideology and scientific
theory :nay be used to direct action, but they serve different
purposes. Ideology specifies the goals as well as the range of
accepwable courses of actions to be taken. Theory provides the -
basis for designing alternative actions and evaluating their effec-
tiviness or efficiency. Ideology precedes or constrains the use of
theory in public decisionmaking. It can be argued that ideology "
noverns the work of scientists, as well, by influencing the choice of
problems to be worked on, and the range of acceptable solutions.

The controversies over the work of Jensen in the racial inheritable-
ness of intelligence, or the experimentation on human subjects are
cases in point (Cronin et al. 1975; Newsweek 1973). In this sense,
ideology is implicit in the paradigms which govern the theories and -
methods of science as recognized by Kuhn (1970).

!
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The Conscious Use of Ideology

The conscicus use of ideology in planned institutional change is
not a part of the American ideology. That is to say, the American
concept of public decisionmaking is to make choices based on thg
amount of opposition generated by each alternative, rather than
on the extent to which each conforms with predetermined goals or
an explicitly expressed value system. So if we are going to find
clearcut examples of the conscious use of ideology in public
decisionmaking, we need to look at cultures where ideology is
given freer rein.

A Chinese example -\

Probably the clearest examples currently available are to be
found in China. A very useful, concise analysis of public
decisionmaking in China is contained in a recent study conducted,
imnicaﬁy enough, by the Rand Corporation for the United States
Air Force (Harding 1969). The analysis focuses on the controversy
between the Maoists, followers of the late Chairman, and the
Liuists, an insurgent group, regarding the proper role of ideology
in public decisionmaking. Harding summarizes the difference
between these points of view in terms of two characteristics:
Maoists advocate a high level of mass participation and the use of
dogmatic eriteria in decisionmaking, while Liuists advocate lower

"levels of mass participation and the use of pragmaiic criteria.

Liuists in essence represent the U.S. model of policymaking.

We need touch only.on those aspects of this debate which
highlight the issue before us, namely, the appropriate role of
ideology in public decisionmaking. Those aspects can be sum-
marized as follows:

1. Maoists believe that all questions or issues have a single
correct answer, and that answer is contained in the Thoughts
of Mao. Liuists believe Thut only general principles (goals) are -
predetermined by ideology and that multiple solutions exist
for any particular problem which are equally acceptable
ideologically, but which have different pragmatic con-
sequences. A .

2. Maoists believe that the solution to any public problem or
issue lies in identifying the single solution that is consistent
with the Thoughts of Mao. Thus, solutions are selected on
the huasis of their ideological correctness and not their
compatibility with the preferences of decisionmakers. In
contrast, Liuists hold that the appropriate solution to any
public issue is baséd on technical studies of the relative costs

23
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and benefits of each solution, and preferences on the part of
decisionmakers for alternative packages of costs and benefits.

- 3. S8ince the Thoughts of Mao are relatively simple and

available to everyone, Mawists believe in high levels of mass
- participation in public decisionmaking. The masses can readily
determine what the correct solution to any public problem is.
However, this process regquires a certain kind of leadership or
“priesthood,” someone who can help the masses identify the
ideologically correct solution. Once this solution is identi-
fied, consensus will result through a process of education and
open-ended debate which continues until everyone comes to
see the correct solution. In this sense, policy solutions lead to
consensus. On the other hand, Liuists believe that the process
of finding the right solution involves technical analyses which
depend on skills not available to the masses, and a selection
among equally acceptable alternatives by some representative
set of leaders. In this sense, consensus leads to a solution.

One point of departure from the Maoist view of policy making
should be noted. High levels of mass participation are not
advocated in decisionmaking regarding foreign affairs. In dealing
with agents external to the system, Maoists argue that decisions
should be entrusted to elites, presumably because knowledge of
external affairs is more limited and because defense against
exlernal threats requires more decisive {iming and more control
over resources. This point is relevant to.the discussion of structural
approaches to jnstitutional change whxch we will take up in
chapter 3.

Let us consider the implications of this example for our
purposes. We are not interested here in advocating Maoist thoughts
about organizational behavior; rather, we are interested in identi-
fying factors which are known and not so well known about the
process of planned institutional change. Most commentators of the
American scene are relatxvely pessimistic about the effectiveness of
¢ efforts at social reform or institutional change overigxee last 20

yeurs; some even doubt our record going back to the Depression.

This failure .is attributed to the American style of public
‘decisionmaking as we have described it above. Some attempts at
reform are technical in origin, i.e., an individual or professional
Kroup invents a new tecl nique or a new program for dealing with a
social problem and sells it to an organization or unit of
government as a good solution. Other attempts at social reform are
opportunistic in origin, i.e., an individual or organization perceives
*that a new set of resources is available and proceeds to adopt a
new policy or program in order {o obtain those resources. Still
other efforts at social reform are procedural in origin, i.e., persons

. . D
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18 SOCIAL SCIENCE AND INSTITUTIONAL CHANGE

or grou;is-perc%\re that not all interested parties have equal access
to decisionmaking, and tnerefore attempts are made to increase
the level of citizen participation. What seems common to all three
approaches is the attempt to avoid geals or basic values. Most
refoimers in the American context agree that to raise the question
of goals in public débate over a proposed course of ection is o
invite political disaster. Since Americans do not agree on any one

. sot of goals or values, to raise such a question is to invite defeat of

Q

the associated proposals. Therefore, attempts at reform are sold on
technical, opportunistic, or faimess grounds.

The question to be raised from the Chinese example deals with
the proper relationship between ideclogy and public decision-
making. Perhiaps thé record of failure in American social reform is
due not to the lack of technical knowledge or its use, but to the
lack of Wying ideologies, or the methogs by which they can be
developéd, upon which a commitment to-solve collective problems
depends. The choice is between selecting an altemative that is
acceptable to the' various interested parties, but which may
provide little resolution of the problem at hand, and selecting an
alternative that is “right” in relation to some commonly accepted
understanding of the problem, and rallying support for it. The
latter course is not altogether foreign to the Anglo-American
tradition. It is referred to as political leadership and has been in
evidence at times of national crises. Roosevelt exercised it during
ihe Great Depression, Churchill during the Second World War, and
Johnson with respect to civil rights and poverty in the 1360x.
Industrial organizaticn x ‘ ,

Another example of an ideological approach 'to planned
institutional change is reflected in the orgahization of industrial
plants. Since economic ideology tends to vary along national lines,
Tannenbaun: et al. (1974) undertook a cross-natiopal study of a
sample of factories in Israel, Yugoslavis, Austria,’ The United
States, and Italy. These countries were chosen because of their
marked differences in ideclogy regarding economic organization,
ranging from Marxist sogialism to various forms of capitalism.

Ten plants, matched Yor size and type of industry, were selected
from each country. The types of industry were limited by
kibbutzim which had the narrowest range: plastics, nonferrous
foundry, food caaning, metul works, and furniture. One small
plant, approximately 60 workers, and one large plant, approxi-
mately 600 workers, were selected from each type of industry,

‘Since Austria represented a2 mixed case, it has been dropped fram this
discussion in the interest of sitnplicity.
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except among “sraeli Kibbutzim where only small plants were
available. Thiny-five respondents were picked in each plant
representative of all levels of decisionmaling. The authors tried to
selec. plants in each industry with-the same technology and work
processes, factors frequently cited as havmg 3 prime mﬂuence on
the structure of work organizations. -

Considerable variation in the internal structure and operation of
plants was found to be directly related to-the formal ideology in
each of the countries. The ideology of Israeli kibbutzim prescribes
that all property is to be communally owned and that all menibers
are to have equal status. This ideology is-reflected in the fact that
industry is owned by the kibbutz, and all mgjor decisions, such as
the election of plant manager and investment plans, are made by
the kibbutz as a whole. Management decisions of an operational
nature are made by a. management Board elected by the. plant
workers. All managerial personnel, from plant manager to first-line
supervisors, are clected from among kibbutz members and are
replaced every 2 or 3 years. There are no monetary payments for
work. All kibbutz members eat in a communal dining room,
receive small annual cash allowances for personal expenses, and
receive communal services on the basis of need. Two factors
facilitate this form of organization: The level of education of
Kibbutz mermbers is uniformly high, a result of the fact that
kibbutzim provides extensive education; and managerial experi-
ence is widespread, a result of the ideological emphasis on rotation
of leadership responsibilities. With respect to kibbutz industry, it
should be noted that the plants are located 'in relatively self-con-
tained com nunities so that the ideology experienced by the
workers on the job is reinforced by the ideology which pervades
the rest of their daily experience. o

In Yugoslavia, the ideology known as ‘“‘worker self-manage-
ment" .prescribes that the means of production are socially owned,
that £s, owned by society as a whole and riot the government; and
the” mana;.,ement of such pmductxon i1s delegated to the workers
who act as a collective. All major development decisions are made
by the workers through annual or semi-annugl meetings of the
collective and through referenda. However, worker participation in
management decisions is more likely to be indirect than in the
kibbutz, due in part to the size of Yugoslavian collectives.
Management responsibilities are delegated to a Workers' Council
elected by all workers, a managing board elected by the council,
and a paid director who is elected by the council. The council is
the supreme aperative authority of the collective enterprise:
Management positions do not rotate among workers, as in the
kibbutz, but are filled by election from among candidates

Y -~
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recruited through public announcements. Profits of the enterprise
are distributed among the workers on the basis of theur contribu-
tion., there being no private ownership of property in the
collective. ' ‘ :

The Yugoslav® ideology Pprescribes that mutual respect and
equality characterize the relationship among all workers. There-
fore, mansgers and supervisors are formally referred to as
coordinators or organizers of work, rather than as bosses.
However, the authors found that there is a rather low level of
informal participation, relative to Kibbutzim and American plants,
in the form of sharing of responsibility between workers and
foremen in the daily operations of the plant. The authors
attributed this contfadiction to an inequality in education
between workers and managers, which was markedly greater in
Yugoslavia than i Israel or the United States. In the face of this
inequality, Yugoslavian workers tended to be very deferential
toward supervisors, creating an informal stratification in the plant
that ran oounter to the national ideology.

In the United States, economic ideology prescribes that private
enterprise govern the process of production, with control and
profits aceruing to the owners of thé meangof production. Plants
are owned by private individuals or corporations and have a low
level of formal participation. They are t\ierarchically organized,
with -command decisions flowing from the top to the bottom.
However. unlike their counterparts in European capitalist in-
dustry, American workers tend to have a ‘higher degree of informal
participation in terms of supervisor-subordinate relations on the
job - While having no final say in management decisions, American
workers were more likely to report that they had opportu\nities to
express their opinions and be listened to than did workers in
Italian. Austrian, and even Yugoslavian plants. The authors
attribute this degree of informal participation to a general
democratic ideology in American society at large, less disparity in
.education between American supervisors and workers, an orienta-
tion of American unions toward negotiating plant-level working
conditions rather than structural changes in the economy, and a
human relations orientation in American management stvle.

In Italy, ideology also prescribes private enterprise as the means
of production, but the larger national ideology gmphasizes the
preservation of Marfily reputations inherited from feudal times.
This ideology is reflected in family ownership of industry, with
little formal or informal participation on the pat® of workers.
Managers are selected from among family “members with no
opportunity for upward mobility by workers. Management is
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highly centralized and aumontanan in styie and tends to be
conservative rather than risktaking in its outlook. It is motivated
by the desire to preserve family reputations more than to increase
profits. Worker-management negctiations occur at the national
rather than the plant level. Italian unions are oriented more
toward political action over the structure of the economy than
toward worker p&rtxcnpanon and working condxtmns in local
plants.

The point of this brief summary is to provide evidence of the
operational impact which ideology can have on collective be-
havior, in this case with respect to the organization of the work
place. Three exceptions are worth noting. One is the failure of a
formal ideology of equality to be fully implemented in the face of -
informal stratification among workers in Yugoslav plants, as
discussed earlier. The second exception concerns the effect of
organization size on ideology. Tannenbaum and his colleagues
foynd that variations in the degree of hierarchy and participation
in decision ing was less marked in large plante than small
plants, irresr;z(&live of the country aad its ideology. That is, large
plants tend to have less worker participation, regardless of the
country and its ideology. This finding suggests that smallness is a
necessary condition of high levels of participation in decision-
making and control. ‘The third observation is that members of
kibbutzim expressed less willingness to assume managerial re-
spopsibilities than workers in any of the other countries. The
authors suggest-that this reluctance may result from the fact that
managers of kibbutzim plants received no extra monetarv rewards
or formal prestige for their services. Thus, although egalitarian
plants, as exemplified by those in kibbutzim, compare favorably in
efficiency and profitability to hierarchical plants of similar size
and technology, they may encoiinter difficulty in the recruitment
of leadership.

.. The Role of Ideology in
American Policymaking
Let us turn now to a consideration ¢ the intentional use of .
ideclogy as a basis for institutional change within the. American
scontext. in a clear and concise discussion, James (1972) postulates
that ideology -has been used to constrain rather than foster
institutional change in the United States. She cites three basic
ideological traditions in Western European thought regarding
povercy -nd politics. They are kKberalism, conservatism, and
socialism. Liberalism essentially espouses the freedom and equality
of individuals. It holds that the needs of individuals are of a higher .
order than the neede of the state, and advocates that government .

Do
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play a major role in protecting individuals against encroachment
by the state. Conservatism, on the cther hand, is based on the,
.assumption that the sqcial order is superior to the individual; that
is, individuals derive their rights and their meaning from the state.
Therefore, the integrity of the state must be protected, even at the
expense of the weifare of individuals. Conservatives also believe
chat individuals are inherently upequal Socialists-are similar to
conservatives with respect to priority of the social order over. the
'mdmdual but" they are more like liberals with respect to
dividual equality. While socialists do not argue that individuals
m' “inherently equal, they believe that ultimately they achieve
equalxt,y after the attainment of a classless society.

James argues that a fourth 1deology, what she calls ‘““organic
liberalism,” grew up in this country as a corrective to the naivete
_of classical liberalism. This viewpoint recognized that individuals
were prevented from exercising their freedom or enjoying equality
because of constraints imposed on them by social and economic
forces. Therefore, they advocated a positive role for government in
promoting individual freedom and equality.

James argues that the American debate regarding poverty and
politics Tas been waged entirely within one ideology, that of
liberalism. American “conservatives’ are really classical liberals,
and American “libersds” are really organic liberals. They both
agree on the value of individual frecedom to pursue private ends;
" their only disagreement is on the role of government in that
process. Burkean conservatism and Marxian socialism never enter
into the debate. Thus she concludes that ideological differences in
American public decisionmaking are marginal at best.

At a more operational level, James argues that ideology has
never consciously entered into the planning of government
programs, although all government intervention is consistent with
organic liberalism. She views the New Deal under the Roosevelt
administration as an expedient response to crisis rather than a
reflection of a clear-cut ideology. She calls the war on poverty
under the Johnson administration an exampie of a national
innovation without a national ideology. The Economic Oppor-
tunity Act was conceived by a small group of Presidential advisors
who shared a common ideology, but was presented to Congress
and passed without debate. Its most radical innovation, the
“maximum feasible participation” clause, was unintended by the
authors of the legislation and by its legitimizers, i.e., Congress. It
was slipped in by a few bureaucrats in the Bureau of Budget and
the Justice Department, and was not a reflection of a change in
American values. She argues that the lack of a clear-cut ideoldgy
suwrtounding the war on poverty laid the groundwork for wide-
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spread public controversy and its eventual collapse. She notes that
the order in which each part of the war on poverty was abandoned

is directly correlated with the degree to which that program

conflicted with dominant American ideology. First to go were rent
subsidies and the Community Action Programs; the last to go were
Head Start and the Job Corps.

r

Functions and Limitations of Ideology in
institutional Change

Ideology can be said fo be an important motivating force in
establishing new institutions or changing existing ones, and a basis
for mobilizing support for such institutions or defending them
from attack by forces in the environment. Idecfogy also permits a
greater level of seif-direction on the part of an organization’s
~ members, and less centralization in decisionmaking. On the other
~hand, an ideology can be a source of conflict within an
_ organization {when competing interpretations arise; it can render
an institutiom\Jess flexible to changing conditions in its environ-
~ment; and it can make an organization more vulnerable to attack
when that ideology conﬂxcts with the ideology of the larger
community.

Zentner (1973) identifies the functions of ideclogy through an
examination, albeit cursory, of two governmental agencies. He
cites the National Aeronautics and Space Administration (NASA)
and the Peace Corps as government organizations in which an
ideclogy was created as part of their formation, and he credits this
conscious use of ideology with their immediate success. In the case
of NASA, its ideology centered on the enhancement of national
prestige and the importance of ingrgasing our knowledge about
space. The ideology of the Peace Corps revolved around the

promotion of world peace and mutual understanding ’thmugh

technical assistance. Of the Peace Corps, Zentner says:

. seldom before in the history of the Amencan govern-
ment, in the absence of major war or depmmon has a
government agency moved and grown with such nerve,
enthusiasm, and speed as did the Peace Corps (p. 80).

He argues that ideology enabled both agencies to capture the
imagination of the country and enjoy widespread public support.

Zentner (1973) and Downs (1967) summarize some of the
advantages of the use of ideology in planned institutional change:

i ~
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1. An ideology can help leaders promote the achievement of
organizational goals by synthesizing the values and norms of
the organization with those of society. An ideology attempts
to project the organization’s purpose outward by relating it
to the environment, and by suggesting how that.organization
can contribute to reforming the environment, mamtammg it,
or defending it against unwanted changes.

2. An ideology can provide defensible space to a fledgling
organization that is trying to get established, or one that is
embarking on a major change in relation to its environment.
This sort of protection is also important to organizations
operating in a fluid environment.

3. ldeology facilitates internal processes within the organiza-
tion. It fosters commitment on the part of members and
minimizes the need for coercion in carrying out organiza-
tional activities. (It is worth noting that this principle is
recognized by such ideological opposites as Talcott Parsons
and Mao Tse-Tung.) Ideology allows greater decentralization
of decisionmaking without loss of productivity, and can
increase the productivity of an orgamzatxon whose size is
held constant,

However, by the late 1960s, both NASA and the Peace Corps were
in serious decline, and attempts were launched in Congress -to
abolish them. Zentner relates this decline to a number of problems
which ideologies create for organizations. In the first place,
ideologies are never completely consistent with or adequate to
explain the facts of experience which they claim to interpret.
These inconsistencies or gaps provide the basis for disputes among

competing segments of an organization regarding the appropriate

interpretation of ideology. Such inconsistencies are a particular
burden to the leadership of an organization. Leaders must of
necessity identify with the ori\amzatmn 's ideology and profess to
use it. However, their actions involve political processes, such as
the formation of alliances and compromise, which may invoke a
different ideology. Consequently, a good deal of discrepancy often
exists between the ideas reflected in the organization’s ideology
and the actions taken by leaders, a fact which engenders
considerable eriticism and discontent among followers.

Secondly, Zentner observes that ideologies tend to resist
change. People in an organization can retain a static view of the
world long after forces and events in their environment have
changed, rendering that ideology, or parts of it, obsolete. This fact
is often used as an argument in favor ,of pragmatism rather than
ideology as isis for public decmonmakmg NASA is an example
of such obeolescence. As the Unitéd States caught up and
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surpassed the Soviet Union in space exploration, national prestige
no longer seemed 2 burning issue. With the cities exploding into
riots during the late 1960s, adding to our storehouse of knowledge
about space seemed less importsnt than dealing with social
problems at home. However the likelihood of obsolescence, argues
Zentner, depends on the nature of goals reflected in the ideclogy.
When such goals can be translated into easily identifiable and
readily measured products, reappraisal and readjustment of goals
are more easily accomplished, thereby enabling the ideology to be
changed with changing conditions. Thus, NASA is now promoting

. the indirect benefits of space exploration for gerontology, medical

care, nutrition science, and the productjon of consumer goods.
However when goals result in intangible and difficult-to-measure
products, accountability and re-evaluation are much more diffi-
cult, a consequence which befell the Peace Corps.

This discussion of the flexibility of ideology raises questions
about its inherent nature. If an ideology can be adapted to a
chunged enviionment, is it really an ideology, or is it simply a
rationalization for self-interested survival? If ap ideology consists
of the basic values of a group, does it not persist over time? 'I‘t_‘xg;e
questions have several answers. In the case of NASA, it could be
argued that the institution’s ideology, to explore space through a
partnership between Government and private industry, changed
not at all. What changed was the way NASA interpreted its
mission to its sponsors in light of their changed priorities. Thus an
institution may adapt to changing conditions in its environment
through (.hangmg its pubiic relations rather than changing its

" ideology.

A second answer lies in the fact that an institution may change
its strategies or programs on the basis of feedback regarding their
effectiveness, without~changing the goal set to which those
strategies are directed. Thus, as we shall see in chapter 5, some
civil rights groups have shifted their support from efforts to

‘desegregate public schools to efforts to increase the resources

going to inner-city schools. They conclude from experience thst
the former strategy places minorities in an inferior position in a
multi-ethnic system, and therefore does not lead to their goal of
equality of educational opportunity.

The question of the flexibility of ideology can. be answered
within the framework of time. We believe that ideologies are stable
systems by which individuals and groups judge the relevance of
specific facts and the desirability of courses of action. However, in
the long run all ideologies are subject to change, in respect to both
goals and strategies. Changes in goal sets are likely to occur when
pursuit of one goal conflicts with an equally salient goal. For
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example, it can be ssid that a shift in ideology regarding race

relations occurred for many Americans in the 1960s only after the

civil rights movement demonstrated persistently that racial priv-
*ilege could be mantained only at the expense of domestic
tranquility. Howaver, such shifts are likely to occur only when the
evidence of such conflict is massive and consistent over a period of
time. Goal sets are given up only rarely, and with great resistance.
Niskanen, in referring to ideologies as paradigms, elaborates the
point.

For most people, most of the time, learning from experience
means reinforcing their existing paradigm...You don't
achieve {a] changé’ of paradigm either on an individual basis
or a social basis in the absence Qf a truly massive accumula-
tion of evidence. The Great pression was a condition
which changed a lot of people’s paradigm. The Vietnamese
war has caused a lot of people in the United States to search -
for a new paradigm. But you shouldn’t expect the drifts of
evidence to change the paradigm itself—it will usually lead to
reinforcing the paradigm (Mayer, Moroney, and Morris 1974
pp. 203ff.). ’

Most writers view an organization’s ideology as a means of
gaining legitimacy for the organization’s activity (Zentner 1973;
Dowling and Pfeffer 1975). Accordingly, the organization’s
ideology must be consistent or at least not in conflict with the
ideology prevalent in its environment. To be otherwise would be
to render the organization ineffective or isolated. We believe such
a view is unnecessarily restrictive. It eliminates the possibility of
an organization’s challenging or seeking to change the ideology of
its environment. Organizations in such a situation may need to
adopt special structures in order to protect themselves as well as to
have an impact on their environment. The structure of revolution-
ary movements provides a case in point and will be discussed in
chapter 3. )

And finally, it should be noted that ideology will play a more
critical role in some organizations than in others. For example, {e
Internal Revenue Service and the Social Security Administratign
appear not to be highly dependent on ideology to assure thes
effectiveness, though each will operate on the basis of some belief
systela. Zentner and Downs both identify a number of factors
which affect the relative importance of ideology in organizational
effectiveness. . ,

1. Size—Large organizations e more 1ike1§\t9 require ideology

in order to achieve inte cohesion, because of the limit size
imposes on face-to-face communication.
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2. Type of persons recruited—When members are recruited from
unususl or disparate sections of society with which the
organization does not have regular contact, ideology may be
important in communicating the meaning and advantages of
membership.

3. Directness of benefits—Organizations providing only indirect
benefits, such as a public school system, are more dependent
on ideoclogy to justify their existence.

4. Level of consensus—Activities requiring a consensus that

permeates all levels of an organization will be more depen-
dent on ideology.

5. Degree of controversy—The raore controversial its activities,
the more likely the organization will need an ideology to

sustain those activities.

6. Domain overlap—Organizations acting in the ‘public interest
which have domains that overlap will be more dependent on
ideology to justify the duplication of their activities.

1. Domain expunsion—A public service organization will need
ideology to help justify a rapid expansion of its domain, since
such expansion will invariably interfere with the plans of
other organizations.

Conclusions

The conscious use of ideology does play an important role in
bringing ubout institutional change. By ideology we do not mean,
necessarily, some all encompassing national belief system. What we
mean is & belief system at the level of the organization or social
group, be it the staff of a mayor's office, a health service agency,
or & bureau of the Federal government, which provides a rationale
for a set of goals and the means for their attainment. This
conclusion has an important implication for the overall purposes
of our study. It suggests that the use of social science knowledge
regarding the process of institutional change depends not only on
the extent and dissemination of that knowledge, but also on the
development by the adopting group of an ideology that forms the
basis for collective action. It may be that the articulation of public
ideclogy is a necessary requisite to the sffective use of social
science knowledge.

Given this implication, future intellectual effort should be

directed toward the process by which ideologies are developed.
This will require some research, for little is known about this
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process. But equalli\ important is support for efforts to design
practical methodologies for the development or articulation of
idealogies in public decisionmaking. Some work has been done
along these lines for small group processes, but more needs to be

done for large groups

In addition, research needs to be carried on regarding the
relationship between idedlogy and other elements involved in
institutional change—about the trade-offs batween idealogy, social
structure, and the resources involved in any effort to change
public instituticns. For example, most writers are agreed that the
conscious use of ideology can allow & greater degree of participa-
tion in decisiqnmakir\ag without a corresponding loss in efficiency.
However high levels of participation may require a more complex
structure. Harding notes that Maoists, in making their internal
structure for decisionmaking consistent with their ideology, have
developed what is called the “three-in-one principle.” Since
correct solutions are those which are consistent with ideology,
decisions at every level of an organization are made by three
persons: a technician, a worker, and a party cadre. It is the job of
the technician to identify the practical consequences of alternative
courses of action, it is the job of the worker to reflect the interests
of the masses, and it is the job of the party cadre to identify the

28 80 CE AND INSTITUTIONAL CHANGE

Thoughts of Mao which are relevant to the alternatives urder

consideration. All three persons have unportant inputs to the final
decision. While such a structure seems exceedingly cumbersome to
the American viewer, it clearly is one way of keeping goals and
values uppermost in public decisionmaking.

Another structural issue raised by the Chinese example is the
role of leadership in ideologically oriented decisionmaking. Since
ideology lends itself to subjective interpretation, such a system
apparently requires some means for resolving competing interpre-
tations. Under the Maoist scheme, a leader stands above the
decisionmaking system to interpret ideology. The counterpart of
the American system, of course, is the U.S. Supreme Court which
is relied upon to interpret the implications of the Federal
Constitution.

Zentner and Downs have also alluded to the trade-off between
the conscious use of ideclogy and the innovativeness of an
organization’s activities. Commitment to an ideology may blind
decisionmakers to new means of operctions. Specialization and
technical resources are less important in an ideologically oriented
system. Whether the gains in social solidarity resulting from such a
process outweigh the losses in technical or material progress is a
question warth considerable attention.
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"And lastly, very little has been researched or written about
ideologiqey conflict between an organization and its environment.
What is the process of plunned institutional change when the )
intent is to bring about a change in the ideology of the
environment upon which the organization is dependent? The
planning of social services often involves a conflict between the
ideology of human development and the ideology dominant in
American sogiety. This conflict may account, as we shall see in
chapter 5, for much of the failure to achieve social goals. Thus,
institutional change involving attempts to alter the ideclogy of a
larger system is Very germane to this study.
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CHAPTER 3

-STRUCTURAL APPROACHES TO
INSTITUTIONAL CHANGE

. A\
The structural analysis of organizational behavior has a very

long tradition. In fact, structural determinism is prevalent among

theories of organization in the sense that structural characteristics
are thought to explain organizational behavior and therefore to
provide a key instrument for planned intervention (Zaltman,
Duncan, and Holbék 1973, p. 106). Consequently, the literature
reflecting this point of view is abundant, and any attempt to
review it comprehensively would go beyond the scope of this
study. Our efforts will be confined, therefore, to identifying the
majcr themes in this literature and discussing their implications for
institutiopal change.

The Nature of Organizational Structure

The structure of an organization can be defined in terms generic
to the structure of any social system, as an arrangement among a
given set of people or actors which persists over time. A structure
always has two manifestations: (1) a set of roles or functions
which defines the kinds of behaviors expected of actors, and (2) &
distribution among those roles of rights and obligations, or
positive and negative sanctions, to enable the expected behavicr to
be performed (Mayer 1972, pp. 21-26). The structure.of an
organization. is described by Zaltman, Duncan, and Holbek in
terms of five characteristics: (1) l2cus of quthority, (2) participa-
tiveness, (3) division of labor, (4) interpersonal style, and (5)
formalization.

Locus of authority refers to the particular role(s) in an
organization in which decision« are made on behalf of the
organization. This characteristic can be thought of as the degree of
centralization of an organization’s structure. Porticipativeness
refers to the extent to which various role incumbents or actors are
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32 SOCIAL SCIENCE AND INSTITUTIONAL CHANGE

granted or execcise the right to participate in organizational
. decisions. Presumably a close’interdependence exists between the
degree of participation in decisionmaking and the locus of
authority in an organization. However, this relationship is not
necessarily deterministic. It is possible for an organization to have
a pentralized locus of authority and yet a high degree of
participation by various members of the organization in reaching
decisions. Division of labor refers to the extent to which there is
heterogeneity, or a high degree of specialization and task
differentiation among the roles of the organization. Interpersonal
style refers to the extent to which relationships between actors are
impersonal. Formalization refers to the extent to which rules and
procedures for role enactment are specified rather than left to the
discretion of individual actors. Of these five characteristics, the
first three clearly pertain to structure as we have defined it here.
The latter two we prefer to think of as process variables, or the
way in which an organization operates within a given structure.

~

FIGURE 1 - Two laveis of orgaiizational structure

oy C%J

wvlpemaal Ftruchurs external struatire

It seems appropriate to think of the structure of organizations
in relation to two different ‘‘surfaces.” (See figure 1.) We can
speak of the structure of an orgunization as the arrangement of the
internal elements or members which comprise that organization.
However, it also seems appropriate to speak of the structure of an
organization as that relationship which exists between the organ-
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ization which is the subject of analysis and other organizations or
entities in its environrnent. The former we will refer to as the
internal structure of the organization, the latter as the external
structure. Although the term structure is not used as commonly in
this latter sense, most writers on the subject of organizational
change and development discuss the distribution of powers and
functions between an orgarization and its environment in terms
which are analogous. Therefore it seems appropriate to think of an
organization’s external structure as embodying that arrangement
which exists among members of the larger system of which the

organization is a part (Evan 1966; Morrissey, Riecker, and Horan -

1975).
The Internal Structure of Organizations

Organizational theorists have tended to conceptualize organiza-
tional structure in two extreme ways: as hierarchical, typified by a
bureaucracy: or as lateral, typified by a university faculty or a
research organization (Zaltman, Duncan, and Holbek 1973;
Perrow 1970; Argyris 1972). A hierarchical model involves a
centralized locus of authority; that is, certain actors are granted or
acquire power over the action of others. This command structure
presumably accounts for an organization’s ability to opgrate
efficiently. On the other hund, the lateral model assumés a
dispersed locus of authority; that is, each actor is presumed
co-equal with the others. The ability of such organizations to
achieve collective goals is more problematical and presumably
results either from strong normative bonds which make voluntary
collaboration possible, or exchanges among members which result
in reciprocal agreements. Organic structures are necessary, it is
" argued,' in order for an organization to produce innovative
outputs. The literature frequently uses the terms pyramidal,
" bureaucratic, and mechanistic to refer to hierarchical structures,
and organic and collegial to refer to lateral structures (Bumns and
Stalker 1961; Zaltman, Duncan, and Holbek 1973). We will use
these alternalive terms interchangeably in order to convey a sense
of this larger literature. ‘

In between thése two extremes it is possible to envision a
variety of structural types (Mayer 1974 ; Warren 1967). (See figure
2.) A decentralized structure can be characterized as one in which
an allocation of decisionmaking authority oeccurs between a
centralized unit and member units of an organization, some
activities being in the purview of the central unit and others in the
purview of member units. This delegation of authority occurs in a
downward direction from the central authority to member units,
and presurnably can be retracted upward. A decentralized struc-
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ture is exemplified by the New Yark City Board of Education in
which taxation and budgeting authority is maintained by the
central Bosrd of Education, and authority over curriculum and
personnel is given over to community school boards operating in
specified jurisdictions within the city. A variation of the decentral-
ized model is the matrix organization, so called because it
delggates authority for making decisions regerding the coordina-
tion' of independent activities to that level of the organization
where the activities are interdependent (Davis and Lawrence
1977). Thuo scheduling decisions in a hospital among medical,

- nursing, food service, and housekeeping staffs will be made in the

department or unit-of the hcspxtal where an identifiable service is
to be delivered.:

A federated structure is one in which decisionmaking autherity
is determined through contracts initiated by member units with a
centralized body. Such a delegation of authority occurs in an
upward direction, and presumably can be retracted by member
units on thc basis of. contractual performance. A federated
structure is exemplified by & council of government or regional
planning commission, in which each municipality or local political
jurisdiction agrees to participate in order to procure certain
collective goods or services, such as planning or the protection of
environmental resources. Both decentralized and federated struc-
tures allow an organization to achieve overall or collective goals
and at the same time- allow member units the flexibility to
innovate in the pursuit of those goals. They differ in that a
decentralized structure gives primacy to collective goals, while a
federated structure maximizes the achxevement of individuat or
member goals.

The External Structure of Organizations

Let us turn now to a consideration of the rela..mnshxp between
an organization and its environment. We will begin by defining
what is meant by egvironment. The environment of an organiza-
tion or institution ~an be thought of on two levels (Zaltman,
Duncan, and Holbek 1973, p. 2). The immediate environment
consists of tHose organizations, groufis, or individuals upon whom
the organization, whir" is the focus of investigation or the target
of planned che'ige, is degendent for survival. It may consist of
public officials to whom the organization is accountable, funding
bodies, clients, professional grQups, and organizations which
produce competitive or complemntary goods or services. On a
remote level, the environment consists of more undifferentiated
groups, individuals, values, or resources which have an indirect
influence on the target organizaticn. This level may consist of

~
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public opinion, prevailing political ideology, community wealth,
educational level of the general population, system of government,
etc. The relevant environment of any . particular organization

. depends on the flow of inputs and outputs needed to carry on the
activities of that organization. Therefare the designation of that
environment proceeds not from an analysis of the orgahizations or
elements externally proximate to the target organization, but from
an analysis of the functional relationships between the target
organization and those extemal elements. The organization togeth-
er with its environment constitutes an interorganizational field or
system which in tum has its own structure and processes. When
the organizationenvironment relationship is so viewed in this
study, the interorganizational field is being looked at from the
perspective of a member or entity in that field rather than from
the perspective of the field as a system (Morrissey, Riecker, and
Horan 1975). (

In discussing the relationship between an organization and its ~
environment, the literature has traditionally distinguished between
organizations as open systems and as closed systems (Thompson
1967, Katz and Kahn 18967). (See figure 3.) Open systems are
organizations which have a high degree of interaction with and
dependence on their environment, while closed systems have little
or no interaetion with their environments and are presumably
selfsufficient. Since in reality it is quite probable that the only
clezed system is a dead system, it is more realistic to differentiate
organization-environment relationships on the basis of their degree
of openness, a practice which we shall adopt.

FIGURE 3 — Types of organizational extarnal structure
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A Structural View of lmtituﬁonal change

aning discussed the nature of oxgmintioml structure, .both
internal and external, we are now 'in a position to examine the
nature of institutional change from a structural perspective. .
The Internal Structure and Institutional Change

In the literature on social policy there is a prevailing view that
lateral structures are necessarily preferred over hierarchical ones,

-that- the more participation in decisionmaking on the part of

members of an organization or system, the more human welfare
will be enhanced. Howevera valu: preference for.one form of
structure will not suffice for our purposes. In terms of the focus of
this study we must ask the question, “What type of organizational
structare is most likely to facilitate institutional change??

One encounters conflicting answers to this question. Conven-
tional wisdom has it that hierarchical structures are resistant to
change because those members of #n organization who enjoy more
power than others have a vested interest in maintzining the status
quo. But the counter argument has also been established that
hierarchical structures are more effective in the successful imple-
mentation of institutional change when that change is opposed by
a popular majority. For example, studies of school desegregation
indicate that public school systems comply with Federal court
arders for desegregation more quickly and with less community
unrest when they have boards of education which are appoinied
rather than elected, and which are homogeneous with respect to
political philosophy (Crain 1968; Mayer 1974). Such boards can
be said to be elitist “(hierarchical) rather than participatory
(lateral). The reconciliation of these conflicting propositions
requires a closer examinationp of the relationship between the
internal and external structures of an organization, its ideology,

‘and the process of institutional change. —

The ability of a hierarchical or bureaucratic organization to
Jespond to the need to change or innovate has been challenged on
a number of grounds (Thompson 1961, 1969; Zaltman, Duncan,
and Holbek 1973, pp. 124ff.) One dx!hculty arises from the
monocratic nature of bureaucracies, that is, the assumption that
some individuai(s)-at the top of the hierarchy has the ability to
master the operating technology, process the necessary informa-
tion, and issue clear and adequate commands for all parts of the
bureau. However, the pace of changes in technoelogy and cperating
conditions 'leads .to a degree of specialization and comglexity
which exceeds the grasp of the bureaucratic manager, creating a
gap between the actual performance and the expectad perfor-
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mance of the bureau. The response of bureaucratic managers to
such a gap is to increase their control over operations their

- dependence on regulations, their algofness to interpersonal rela-

tions, and their resistance to change, a state of affairs referred to
as bureaupathic behavior (Thompson 1961, pp. 152-177).

Another deficiency of hierarchical organizations arises from
their lack of mechanisms for dealing creatively with conflict. As
most “vriters point out, the impetus for change or innovation is
most likely to occur in organizations with diversity of membership
or tasks. Yet diversity inevitably generates conflict; and bureau-
cratic Nmtggx tend to lack mechanisms for dealing with
conflict, other suppression, which forgoes the opportunity
for change. A third deterrent is the overemphasis on certainty.
Bureaucracies tend to have very clear-cut and comprehensive rules
and procédures. Rational decisionmaking requires examining the
consequences of all alternative courses of action. Yet in situations
demanding change or innovation, standard rules may not apply,
and to anticipate the consequences of innovative actions is by
nature difficult. Therefore the ability to accept risks, to be
experimental in practice, conflicts with the decisionmaking style
of bureaucratic organizations.

~ These deficiencies have led organizational theorists to identify
the organic structure (what we have called lateral) as more
conducive to change and innovation (Burns and Stalker 1861).

‘Because of its low degree of centralization, individual members

have greater freedom to respond adaptively to changing condi-
tions, and information is more likely to flow freely throughout the
organization. Because of its greater diversity, responses on the part
of ‘individual members are more likely to be innovative or varied.
However, the structural properties that are seen as facilitating the

“initiation or conception of change were also found to inhibit the

implementation of change. That is, organic organizations with
their greater diversity of membership and their low level of
centratization are less likely to be able to reach a consensus about
which proposed change to adopt (Zaltman, Duncan, and Holbek,
1973). )

These different impacts have led to the conceptualization of the
institutional change process as occurring in two stages, the
initiation stage and the implementation stage (Hage and Aiken
1970; Zaltman, Duncan, and Holbek 1973). In the first stage,
ideas or proposals for change or innovation are generated, and in-

" the second stage a proposed change is selected and implemented.

In this context, both types of organizational structure have an
appropriate role. The organic structure is best suited to the
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initiation stage of institutional change, and the hierarchical or
mechanistic structure is best suited to the implementation stage.
This relationship can be elaborated by reference to the character-
istics of organizational structure cited earlier.

1. Complexity—The more diverse an organization in terms of
the specialized interests or skills of its membership, the more
productive it will be in creating or generating proposals for
change or innovation. However, in order to select and
implement proposed changes, some structural adaptations
must be made to bridge that diversity. Decisionmaking teams
composed of representatives of the disparate elements may
be used, or the selection and implementation phase may be
tumed over to a more homogeneous body.

2. Formalization—During the initiation stage, rules and pro-
cedures need to be as minimal and flexible as possible so as
not to constrain creativity and the exploration of alternstive
actions. However, in the implementation phase, a singlencas
of purpose prevails, requiring the specification of procedures
and decision rules for the successful adoption of the
proposed change.

3. Centralization—A very high degree of bierarchy of authority
is likely to restrict the flow of information and reduce the
amount of diversity of behavior in an organization from
which proposals for change or innovation derive. However,
with a highly dispersed locus of authority it is difficult to
generate a clear set of procedures and enough influence over
members of an organization to implement proposals for
change. Therefore centralized stmemm are advantageous
during implementation.

4. Interpersonai relations—Under the conditions of diversity and
uncertainty that characterize the initiation stage of institu-
tional change, two conditions are ‘necessary. Information
must flow {reely among members of the institution, and
individuals must be willing to take the risk of being different
even though they lack sufficient evidence to substantiate
their views. Yet the conditions of diversity and uncertainty -
naturally generate considerable stress and anxiety. This fact
causes individuals to withhold information, to distrust nt.hen.
and thereby to thwart the generation of innovation. It is
important, therefore, that the organizational structure foster
free, open, and trusti..g interpersonal relationships. Hierarchi-
cal structures, by design, stress impersonality in interpersonal
relationships and therefore are not suitable to the initiation
of institutional change. Organic structures, while not guar- -
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anteeing openness and trust, are more conducive to such
qualities. The question arises: Are not openness and trust
favorable qualities to have in the implementation as well as
the initiation of institutional change? Argyris answers the
question affirmatively, while others argue that impersonality
is more acceptable and may even be functional, in situations
involving routine tasks in a stable environment.

This discussion of the differential advantsges of organic and
hierarchical structures leads to an integrated view of the effect of
intemal structure on the process of institutional change (Burns
and Stalker 1961). Organizational theorists have arrived at the

conclusion that both types of structure may exist simultaneously

in subunits of the same organization, and that both types of
structures may characterize a single organization at different
points in time (Zaltman, Duncan, and Holbek 1973, pp. 130-134).
For example, several researchers have found that, within industrial
organizations, departments or units involved in research and
product development (the initiation state of institutional change)
were more likely to have organic structures, However, units
involved in the production of new products (the implementation

stage) were likely to have hierarchical or mechanistic structures.

On the other hand, a given organization may alternately operate
under both structures depending on the stage of institutional
change. For example, Shepard (1967) found in a study of mililary
raiding parties in World War II that the planning done prior to the
raid was undertaken jointly by all members of the party, the
private having as much voice as the colonel. However, during the
raid the party operated under a strict military command system,
hierarchical in structure. After the raid, the party reverted back to
an organic structure to evaluate the resuits that could be used in
planning the next raid (pp. 474-475).

Thus the internal strurture of an arganxzatmn should be
thought of as dynamic a4 fiexible, subject to purposeful design in
order to carry out institutional change.

The External Structure and Institutional Change

Most organizational theorists have come to believe that the
impetus for change derives from an crganization’s relationship
with its environment (Emery and Trist 1965; Levine and White
1961; Terreberry 1968; Zaltman, Duncan, and Holbek 1973).
Since organizations are viewed as dependent on their environment
for providing resources . (inputs) necessfty to carry on their
activities and for utilizing the results of those activities (outputs),
any change in environmental conditions would precipitate sonte
form of organizational change. This environmental change is
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referred to as “‘turbulence” or “stress.” Thus organizations located
in a turbulent environment are assumed to be dynamic or highly
responsive to proposals for change.

This view is exemplified by the work of Jacobs (1974) who
provides a model of the external structure of organizations that
provides a basis for designing sirategies of planned institutional
change. His model is based on exchange theories developed by
Blau (1969) and involves the concepts of dependency and
vulnerability. The power of A (some organization in the environ-
ment) over B (the target organization) is equal to B's dependence
on A for some reward. This relationship can be expressed as
Pab'Dba' The dependence of B on A, in tum, is conceptualized as
.directly proportional to B's motivationial investment in the goals
which are mediated by A, expressed as Dpg:Mpg. However,

ndence is inversely proportionsl to the awilability of these
goals outside the A-B relationship. Availability, in turn, is a matter
of the extent to which other goals or rewards are substitutable for
those provided by A, and/or the number of alternative suppliers of
such rewards. Thus the relationship between an organization and
its environment is conceptualized as a continuous variable ranging
in value fron: high dependence to no dependence, rather than as a
series of discrete models. The case of no dependence is character-
istic of a closed system and is often referred to as “structural
free-wheeling,” a situation in which an organization can operate
freely in its environment. Its behaviokdoes not affect, nor is
affected by, its environment.

Jacobs cuggests a nymber of stages in the life of an organization
at which dependency on the environment occurs:

1. Acquisition of materials, which, in the case of g firm, refers
to the procurement of raw materials for processing, or goods
to be sold; and in the case of a service arganization, to the
procurement of clients /

. Copital acquisition, which refers to the acquisition of
financial resources with which to procure the other inputs
necessary for the functioning of the organization

3. Acquisition’/ of production factors, which refers to the
- acquizition of the facilities, equipment and technology
necessary for producing the goods or providing the service
4. Acquisition of labor, which refers to the hiring of personnel
tc produce the good or provide the service

5. Output dupont which refers to the sale of goods pmduced
or in the case of service organizations, to the delivery of
service to customers or clients. -

| 48
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Given some degree of dependence on its environment, an
organization responds to the demands of, or turbulence in, that
environment{ in ways which may result in .organizational change.
Organizations will resist any proposed reduction in the support
they currently enjoy from their environment, and they will
undertake changes in order to maintain or increase leveis of
. support from that invironment. They will protect their turf,

expand into neighboring twrf, refuse to cooperate with competing
agencies, or enter into “restraint of trade” agreements with a
funding body. In other words, organizational behavior is seen in
large part as an attempt to protect the crganization s linkages with
elements of its environment upon which it is dependent for
~survival or growth.

Such organizational responses result in the carving up of a given
environment into what is usually referred to as organizational
domains or policy spaces. Downs (1967) identifies five zones in
the domain of a public service organization or bureau: a heartland,
an interior fringe, a no mait’s land, a periphery, and alien territory
(See figure 4). The heartiand is that part of a bureau’s environ-
ment in which it is the sole determiner of policy. The interior
fringe represents that part in which the bureau is dominant, but
other bureaus share influence. No man's land iz that ares in which
many bureaus have influence, and no one of them dominates. The
periphery is that are. in which one bureau has influence but
another dominates. An alien territory is that part of a bureau's
environment which is the heartland of another bureau, and in
+ which the former, therefcre, has no influence.

This process of protecting and enchancing policy space was
observed in a study of the Wisconsin State Employment Service
(Randall 1973). In the late 1960s, the Wisconsin State legislature
suthorized a Human_Resources Development Program to assist
disadvantaged, unemplgyed persons to find jobs. Randall found

that the response to this\legisiation by the various district offices -

of the State Employment Service could be éxplained in terms of
the effect which implementing the program might have on the
support they received from their respective environments. Most
district offices resisted implementing the program for fear of
losing use of their service by private employers who preferred
well-screened and qualified workers to disgdvantiged workers.
This resistance was gresatest in districts with e employers who
were in a position to substitute their own employment service for
that provided by the State and thus threaten a reduction in the
latter’s policy space. This resistance was less likely in districts with
a Community Action Program which was in § position to set up a
paralle] employment service for the disadvantaged, thus threaten-
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44 SOCIAL SCIENCE AND INSTITUTIONAL CHANGE

ing the State agency’s opportunity for domain expansion.

We can summarize our discussion thus far by observing that the
external structure of an institution is the result of a two-way
process or interaction. On the one hand, it is determined by the
amount of control exercised by organizations in the environment
over resources upon which the target institution depends. On the
other hand, it results from the actions taken by the target
institution to defend or expand its claim on those resources, its
domain or policy space.

Given an understanding of the organization's external structure,

it should be possible to identify strategies for behaving within that
structure to achieve institutional change. Benson (1975) identifies
four such strategies. A coopergtive strategy involves finding some
interest held in common by the organization which is the target of
change and the organization in the environment upon which the
former is dependent. Such common interests can serve as a basis
for joint planning. A disruptive strategy involves engaging in
competitive activities or activities which duplicate those of the
target organization and thereby threaten the resource-generating
capacity of that organization. A manipulative stmte}}r involves a
direct alteration of an environmental resource upon which the
target organization is dependent. This strategy is reflected in
changing the eligibility requirements which the target organization
must use in accepting applicants for service and thereby altering its
pool of potential clients; in altering the restrictions on the type of
manpower that could be used in providing a given service; or in
changing the allocation of funds to a given organization through
the budgetary process. An quthoritative strategy involves a direct
alteration. of the' organization’s activities by mandate of some
legitimate authority, such as the legislature or the judiciary.

Jacobs suggests two constraints on the use of thesc strategiec
which are worth noting in passing. One deals with the degree of
cohesion or special concentration of the users of an organization’s
service o the buyers of its output. The more fractionated or
dispersed the users, the less they will be able to exercise any
control over that organization. This constraint is clearly re-
cognized in efforts to organize weifare clients in order to achieve
welfare reform and to organize consumers in order to reform
bumnoess practices. The second constraint deals with the relation-
ship between values and the organization’s external structure.

When the values of an environmental actor upon whom -the -

organization is most dependent differ widely from the values of an
actor upon whom the organization is least dependent, the latter
will periodically resort to coercion in order to gain infiuence over
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that organization. This hypothesis rests on the assumption that the
target organization will adopt the values of the actor upon whom
it is most dependent, leaving actors with contrary values and litile
control over relevant resources no normative basis on which to

_ influence the organization’s behavior. As a consequence, the latter

are forced to resort to coercive tactics.

Most organization theorists are of the opinion that turbulence
or change in the external structure will directly precipitate changes
in the organization's intermal structure. Indeed, much of the earlier
discussion of mechanistic versus organic structures was premised
on the assumption that organic structures better enable organiza-
tions to generate new and adaptive responses to changes in their
environment. Therefore, in turbulent or changing environments we
should expect to find successful organizations adopting orgunic
structures, at least during the initiation stage of institutional
change,.

Two studies of the response of police-and fire departments to
the civil disturbances of the middle and late 1960s provide some
interesting elaboration of this process (Warhelt and Waxman 19873;
Kreps 1973). Both studies report significant changes in the
structure and operations of police and fire departments in
response to the urban riots. For example, Warhelt and Waxman
found that firefighti~; units formed mutual-aid pacts in carrying
out their tasks; that 1, some served as protectors or covers against
sniper shot, while others fought the fires. Fire departments which
were highly centralized before the riots became quite decentral-
ized. They discovered that local units were much better at
determining to which alarms to respond and how best to respond
to them. Overall coordination of firefighting was reduced by this
decentralization, but the operational effectiveness in fighting
individual fires was greatly improved.

However, Kreps found that some organizations were more able
to make sdaptive changes than others. An external threat was not
sufficient to precipitate organizational change. In the case of
police services, departments that had a high degree of contact with
agencies which had developed adaptive responses, that had a well
developed information-gathering and processing system, and that
were high in resources and profemionalization were able to expand
their range of options and to exhibit more organizational change.
Apparent:: , as in the case of individual behavior, some organiza.
tions in the face of threat may freeze and be immobilized, while
othars respond to such treats by finding new and adaptive ways to
structure their activities. Interaction with a support system,
sufficient resources, and knowledge seem to be essential in.
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gredients for organizational change in the face of external threats

. (Rothman 1974, p. 126).

Still another view of how changes in external structure affect
changes in internal structure focuses on the nature of leadership in
an organization. Downs notes that, when its environment provides
opportunities for the expansion of domain, & bureau experisnces a
rising proportion of ‘“climbers” mmm;: position, and a
declining proportion of “conservers.” Climbers are by nature
innovators. They are able to invent new functions or invade the
policy space of less dynamic organizations and thus enable the
bureau to take advantage of opportunities for growth.

Benson describes the same phenomenon in a slightly different
way. The distrioution of power within an organization, he
obeerves, may well be explained by the ability of different actors
within that organization to control those linkages of the organizs-
tion to its environment which are problematic to the survival or

growth of the organization. For example, agencies which are short

of capital will often be govemed by boards composed of
businessrmmen or persons of influence with funding organizations.
Similarly, organizations which are secure in capital, but short in
technical competence, will tend to have boards which delegate
considerable authority to management. Thus, when engaged in
changes involving its external structure, an organization will need
to elevate into leadership position persons whose skills match the
linkages between the organization and its enviranment which need
to be strengthened in order to facilitate the desired change. This
observation seems more pertinent to the implementation than to
the initiation stage of institutional change,

Up to this point we have heen discussing .the relationship

‘between the external and intemal structure of an organization

under the implicit assumption of the primacy of the environment
for determining the nature of that relationship. That is, we have
been treating the environment as the given, proactive force, and
the orgunization as the responding, reactive force. Before leaving

the subject of this interrelationship, we should consider the

question of Low an organization can be the proactive force seeking:
ldxmaemmennmnmmt.Oteoumuxemmmbem
that the same propositions apply one simply changes perspectives.
Since the environment itself is made up of organizations, a rlvan
organization can change iis environment by adopting the poution
of an environmental force acting on other organizations,

- However, this perspective implies relative equality among the
various organizations in an environmental field. What about the
case of the organization which is relatively weak in that field,
whxch in a sense, has & “nepﬁve balance of payments” with aﬂ
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other organizations? Such is the case of remiutimmfy or social
movements which are trying to change a wide range of institutions
in their ervironment which are arrayed against them. In studying
revoluticnary movements in this country, Gerlach (1971) found
three interna! structural characteristics that were shared in
common:

1. Segraentary—They are composed of a'range of divéne groups
or colls which grow, die, divide, tuse, proliferate and contract
independent of one another.

2. Polycephalous—They do not have a central command or
decisionmaking structure; they have many leaders or rivals
for leadership within each cell as well as among cells. Each
leakier is treated as a “first among equals.” :

3. Reifculate—These diverse groups or cells within each move-
meat are organized into a network through cross-cutting
links, such as traveling ‘‘evangelists,”. overlapping participa-
‘Lion, joint activities or “in-gatherings,” and shared objectives
and opposition. . .

Gerlach argues that these structural characteristics serve impor-
tant adaptive functions for revolutionary movements. In the first
place, they prevent effective suppression by the dominant forces
in the environment. New leadership springs up where old
teadership is banished. Since ceils are independent, the suppression
of one does not affect the functioning of another. Secondly, they
provide for multipenetration; that is, factionalism and schisms
provide many points of penetration into the larger social order.
Muit:penetration enables the revolutionary movement to have an
impauc: on its environment as a network, rather than to have its
impact confined to selected organizations'cr groups. Thirdly, such
diversity maximizes the adaptive capacity of the movement. It
provides rexdy-made alternative ways of respoading to changing
environmental conditions, Fourthly, such a structure contributes
to system reliability. That is, duplication of effort provides s
backup for cell failure which results in system reliability. Lastly,
such a structure fosters an escalation of effort on the part of
individual cells in tive movement. Competition among the various
factions means that a qain in public recognition oy one stirs others
to greater levels of activity. : ’ )

The internal structure which Gerlach describes can be thought
of as an extreme form of the organic model, in which the members
or cells are not only equal but quasi-independent of each other.
One could conclude that the organization which seeks to change
an extremely hostile environment should adopt such a structure,
not only to survive, but to grin influence in that environment.

5

l"..



-
48 SOCI+ SCIENCE AND INSTITUTIONAL CHANGE

Support for this proposition can be found in a study by Warren,

Rose, and Bergunder (1974) of institutional change in the Model
Cities program. The study dealt with the interactions between the
Model Cities agency and other organizations in its environment in
each of nine cities. Warren and his colleagues found that in only
one city, Oakiand, did the Model Cities agency, the Osakland
Economic Development Council, Inc., try to bring about a change
in its environment. The Qakland Economic Development Council,
Inc. (OEDCI) tried to change the ideology (the institutionalized
. thought structure, as the authors term it) of the other organiza-
tions in its environmeni regarding the appropriate strategy for
alleviating poverty.
. In this effort OEDCI was in a relatively weak position viz-a-viz
its environment. It was dependent on the City Council for
legitimacy, on the State and Federal Office of Ecoromic Oppaor-
tunity (OEOj) for funding, and on the aity’s Board of Education,
Redevelopment Agency, and Manpower Commission for collabor-
ation in carrving out its own progmam. In attempting to bring
about the intended change, OEDCI adopted a highly centralized
structure. A single, vocal, charismatic leader buit & united front
among poverty organizations and low-income residents in challeng-
ing the basic program, goals and methods of OEDCIs environment.
The result of this strategy was defeat. State and Federal QEO
offices coalesced with the Oakland City Council to deny OEDCI
funds and to take away its designation as the Model Cities
agency. The Board of Education, Redevelopment Agency, and
Manpower Commission proceded to bypass OEDCI in carrying out
their programs. Accopding to Gerlach’s findings this outcome was
predictable. Presumably if the leaders of OEDC] had adopted a
polycephalous segmented strategy, i.e., maintained a highly
- disjointed array of organizations, these groups could have de-
fended themselves against annihilation, and they could have
infiltrated their environment, thereby bringing about the desired
change. ’

Ideology and Organizational Structure

 This revicw of structurally oriented theory and research leaves
us with two principle propositions.

1. The impetus for institutional change comes primarily from
forces or turbulence in the institution’s environment.

¢ 2. An organic or lateral internal structure is most conducive to
institutional change during the initiation stage, and a mechan-
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istic or hierarchical internal structure is moct conducive
during the implementation stage.

These two propositions seem to dominate American social
science theory regarding institutional change. It is our contention
that they represent a limited perspective on this process that
derive~ from an inherent bias in the positivist or empirical
wadition of American social science. Empirically based, the
tends to rest on the observation of events as they arc, rather than
events as they might be. Such observations are further confined to
the range of behavior that takes place within a cultural context.
As Argyris points out, American organizational theorists concluder
that hierarchically structured production processes are most
efficient because all the production processes they observe repre-
sent forms of hierarchical structule; a clear contrast does not exist
within their culturs’ experience. Thus an empirically based theory
runs the risk of reinforcing the status quo rather than generating
propositionssabout the effects of alternative social arrangements.

It seems apparent from this review that American organizational
theorists tend to ignore the role of ideology in organizational
management and change. This oversight may derive, in part, from
the fact that much of the research upon which such theories are
based deals with American economic organizations which, by
design, are nonideol ogical. Their goal is profit maximization rather
than the realizatior of any social or public good. In the absence of
collective benefits as an objective of such activity, it should not be
surprising to find little mention of ideology as & factor in theoric-
derived from the study of such organizations.

This bias was overcome bV the research of Tannenbaum et al.
reported in chapter 2. That research discovered that the efficient
production of goods could be achieved in industry which was
lateral or organic in structure in the presence of a ¢lear and
strongly held ideology irrespective of the technology inv lved (see
also Bums and Stalker 1961. p. 122). This observation is
consistent with that of Blase and Downg who conclude that, in the
presence of a clearcut ideology, leadership or centralization of
suthority is ayfss critical factor in the institutional change prbcess.
Zaltman, Duncan, and Holbeck themsélves provide evidenge of
this possibility. In reviewing research which demonstrated \that
heirarchical structures are more effective in the implementation
stage of institutional change, they encountered one exception
whose deviance from this pattern they were at a loss to explain
(pp. 136ff). The case involved social welfare organizations in
which structures that tended to be organic were found to correlate
positively with the rate of adoption of program changes. [t may be
that this anomoly can be explained by the variable of ideology, for
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the cases showing a high correlation between hierarchical struc-
tures and program adoption were of industria! firms that lack a
collective ideology, while the cases which devisted from this
finding were of social welfare agencies which tend'to operate on
the basis of an explicit ideology. !

When the variable of ideology is tsken into comjéraﬁon, it
may be posible to question the other major proposition of
organizational theorists. We believe there is evidence to suggest
that, in the presence of a clearcut “ideology, the impetus for
institutional change may come from within the organization,
rather than from its environment. To find such evidence one must
examine instances in which the ideology plays a conscious role in
organizational life. : ‘

Two studies of the participation of Protestant denominations in
efforts at social reform in the late 1960s illustrate this proposition
(Wood 1975; Taylor 1975). Institutional change in these studies is
referred tQeas “organizational transcendence,” that is, the use of
an organization’s name and resources in ways which are contrary
to, or not predictable from; the wishes of individual members.
When an organization adopts a course of action which is contrary
to, or not explicitly consistent with, expressed wishes of its
members, it has engaged in action which transcends the aggregated
will of its members. Wood distinguishes between legitimate and
oligerchic transcendence. Legitimate transcendence occurs when
leaders act in accordance with the formal structure of the
organization to realize the expressed values of the organization
when those values run counter to or transcend the self-interest of
individual members. Oligarchic. transcendence ocriive vhen leaders
act on behalf of their self-interests, which are not those of the
members and are contrary to the expressed values of the
organization.

Wood studied the behavior of Protestant Churches in Indian-
apolis durir g the late 1960s in relation to the needs of blacks and
other minorities. He used three actions which churches could have
taken as an index of their inclination to seek racial justice. The
principle action involved the request by George Forman to have
his Black Manifesto, calling for reparation paymens from the
churches to the black community, presented before individual
congregations. Wood reasoned that the actions in his index were
consistent with the formal ideology of the respective churches as
expressed in’ the New Testament, making the adoption of any
given action by a congregation consistent with organizational
goals. However, he found in a sample survey of the respective
churches that in no congregation did more than 20 percent of the
‘members fa\for allowing Goorge Forman to read his Black

sy .
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Q.

Manifesto before a regular meeting of the congregation. The
question to be .answered was: Would the churches elect to allow
the presentation of the Black Manifesto in- keeping with their
ideology, or deny the requef‘ in keeping with the wishes of their
members?

Wood found that some churches transcended the interest of
their members and some did not. The difference in response was
found to be related to the presence of a hierarchical intemal
structure which itself was baged on the ideology of the church. In

‘those churches in which the national denomination held legiti-

mated authority over governance of the local body, such as the
Protestant ‘Episcopal Church, the clergymen invited Forman to
speak; in those churches where the local congregation held
legitimated authority over the.governance of the local body, such
as the American Baptist Convention, Forman was not invited.
Thus, Wood concludes that organizational transcendence occurs in
the presence of an ideology which prescribes such transcendence,
and a hierarchical structure in. which leaders are legitimated to act
on behalf of the organization in sccordance with that ideology.
This particular research does not conform fully tothe definition
of institutional change set forth in chapter 1. It seems to reflect ah
ad hoc act rather than a change oY a system state. However, sin-2
the other behaviors studied by Wood, though less dramahlc &
nature, were consistent with the response to the Black Manifesto,

.a pattern emerges which suggests a system state, the capacity of an

organization to take actions aggrinst the self-interest ‘of its

" membership. To the extent that such organizational transcendence

constitutes a change in progmm that would otherwise emue. the
study constitutes a case of institutional change.

The case may seem to contradict our earlier contention that the

presénce of a clear-cut ideology enables an arganically structured

organization to adopt a proposed change. We believe this disparity
can be accounted for by the degree of commitment to a given
ideology. Clearly, American Protestant churches are different from

Israe, kibbutzim,' ai studied by Tannenbaum, in the degree of

commitment of their membersh.ps to their respective ideologies.

American Protestants adopt a clearcut ideology when they .

become members of a particular church, but it is a well-known

fact that the commitment to that ideology among many cburch--

men is weak at best. This fact suggests a further specification of

our earlier proposition. When commitment to an organization’s

ideology runs high, an organic internal structure may be effective
in implementing as well as initiating institutional change. When
commitment is low, a h.erarchxul internal structure may be more
effectife.

-

53

RS 3O



52 ' | SOCIAL SCIENCE AND INSTITUTIONAL CHANGE
) ¢
Clearer evidence of the role of ideology in generating an internal

impetus for institutional change can be found in organizations
with a strong ideological foundation. The civil rights movement

and the antipoverty movement in the Uhited States generated new

forms of delivering education and legal services. Revolutionary
governments in China, Cuba, and Yugoslavia have originated new
means of delivering health care and producing industrial goods.
However; such movements are not ordinarily -the subject of
analysis of American organizational theorists.

.

Conclusions

The internal structure of organizations varies in the extent to
which responsibility and authority for gonducting the organiza-
tion's activities are held by a central body. On the one extreme are

- bureaucratic or hierarchical organizations in which ultimate

responsibility and authority rests with some central actor and
organizational decisions are effected by commands. On the
opposite extreme are organic or lateral organizations in which
responsibility and authority are dispersed widely among the

members or units which are presumed to be equal, and in which:

actions are coorndinated by some central actor. Decisions in' such
organizations are effected by negotiation or consensus.

The external structure of an organization consists of the
linkages it has with other organizations which control resources
upon which the target organization is dependent. The external
structure can be described or mapped by the degree to which the
target organization is dependent on its environment for those
resources, and the domain which it has established viz-a-viz other
organizations, '

Organizations with an organic internal structure are more likely
to initiate institutional changes, but organizations with :‘biemrchi-
cal structure are more likely to implement them. The impetus for
such change is more likely to come from changes in the
environment. Such changes affect the target organization’s exter-
nal structure, which in turn affects its internal structure. Organiza-
tions which seek to change their environments shouid adopt the
internal structure of a social movement, which consists of many
quasi-independent units or cells that have a high degree of
redundancy and are held together by overlapping activities rather
than a centralized command structure.

An interaction exists between the nature of an organization's
structure and the role of ideology in Bringing about institutional
change. In the absence of an ideology, change is more likely to be
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induced by forces or turbulence in the organization’s environment.
In organizations with a clear-cut ideology, institutional change
may be intemally induced. When commitment to that ideology
among members is high, an organic structure can be effective in
initiating as well as implementing institutional change. When the
degree of commitment is low, & hierarchical internal structure will
be more effective in initiating as well au carrying out such changes.

Up to this point we have discussed two major variables involved
in institutional change: ideology and orgaiizational structure. In
the next chapter we will examine the role in interpersonal -
relations.
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INSTITUTIONAL CHANGE =
THROUC' { INDIVIDUAL CHANGE

A number of theories have a common focus on the attitudes
and behaviors of individuals as the key to planned institutional
change. These theories provide the basis for strategies for changing
individual level behavior as the means by which organizational
level behavior is changed.

A debate persists in much of the literature between those
advocating ztructural interventions to achieve institutional change
and those advocating interventions designed to bring about
changes in the behavior of individuals. The former argue that
changing an organization’s structure will lead to a change in
interpersonal relations, not vice versa. Advocates of individual
change argue that those who design structural changes fall short of
showing how, such changes are to be trought about. If individuals
are to govern their behavior by a new ideology. or operate within a

new structure, they must develop a commitment to that ideology -

anc learn new ways of behaving in such structures. Therefore,
advocates of intervention at the level of individual behavior, in all
faimess, do not represent a rejection of ideological or structural
approaches to institutional change, but rather a corrective. '

In this section we are going to consider two variants of
individual level theories which may seem like “strange bedfel-
lows.” However, they have in common a focus on how individuals
behave in the process of institutional change. One variant involves
the use of incentives to induce individual change and is based on
the model of economic man. The other involves techniques for
inducing personal self-esteem and interpersonal trust and is based
on & model of psychological man. However, both types of theory
approach institutional change through individual change, and
therefore are considered together. :
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Use of Individual Incentives

During recent years, economists have shown a growing interest
in using micro-economic theory to explain organizational behavjor
(Downs 1967; Olson 1965; Buchanan and Tullock 1862). Current-
ly, the most articulate proponent of the use of individual
incentives to induce institutional change is Niskanen (1971).
Although his theory focuses on the inefficiency of American

- governmental bureaucracies, rather than their impact ‘'on human

welfare, his notions about how teo change bureaucracies are

. instructive for our purposes. Niskanen’s concept of & bureaucracy

is close to our concept of ap institution, and therefore we will use
these two terms interchangeably. In order to understand this
approach to institutional change, it is necessary to examine briefly
the asssumptions which underlie his theory.

Niskanen focuses on managers as the principl. actors in this
drama. Managers are the ones, he argues, who account primarily
for a bureau’s performance. They are viewed as individuals who are
utility maximizers rather than role players. That is, managers are
individuals who are primarily motivated by a desire to schieve for
themselves the highest level of benefits, usually measured. in
financial gain, in any activity in which they engage. This view
contrasts with a sociological .perspective in which such persons are
believed to be capable of acting on the basis of some group or
collective interest in response to norms or sanctions provided by
the group. Thus Niskanen ignores ideology as a factar in
institutional behavior and treats structural influences as given.

Bureaus are distinguished from other organizations that are
economic in nature by three characteristics. (1) The owners and
employees of bureaus do not appropriste any part of the
difference between revenues and costs as personal income. In
other words, bureaus accumulate no profits that can be distributed
among their members. (2) Some part of the recurring revenues of
bureaus derive from other than the sale of the output of that
bureau at a per unit rate. That is, bureaus are not financially
self-sustaining in the sense that they sell units of output and
therehy cover their costs' of operation. Bureaus depend on some
want or subsidy from a sponsoring organization as part of their
regular revenues. (3) Closely related -to the prior two character-
istics is the fact that the output of bureaus is often difficuit to
specify or define in ways which make its production contractable.
For example, national defense and mental heaith do not lend
themselves to units of outputs for which a sponsoring agency
could contract with a private producer. Bureaus, therefore, are the
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preferred type of organization for the production of such outputs.

According to this model, the environment of a bureau conaists
of three principle elements: (1) a collective organization ar
sponsor which provides the grant or appropriation for the bureau’s
operation, (2) suppliers of labor and material factors of produc-
tion, and (3) customers of any services that are sold at a per unit
price. The clients or nonpaying users of the service are members
of, or represented by, the sponsor. Since most bureaus provide
services which are not sold at a per unit price, the principle actors
in the environment are reduced to the sponsor and the suppliers of
labor and materials.

Accarding to this theory, the relationship between the bureau
and its sponsor constitutes a bilateral monopoly. That is, the
bureau is usually dependent on one sponsor for iis source of
revenue, and the sponsor is dependent on one bureau as the sole
supplier of a given service. In escance, the bureau offers a promised
set of activities to be performed over a given time period in return
for a budget. However, the bureau offers a total output at a fixed
price. Herein lies an imbalance of power between the bureau and
the sponsor. The bureau can estimate fairly well the amount of
budget which a sponsor is likely to give; such amounts are usually
revealed through elections or public declarations in the mass
media. However, a spcnsor knows very little about the factor costs
and production processes involved in a bureau service. It has littie
basu for assessing the validity of the costs of delivering the service
reported by the bureau. Therefore a bureau has overwhelming
power in this relationghip.

Given these assumptions about the nature of a bureau and its
relationship to its environment, the theory goes on to explain how

the operation of such buresus results in the production of an

oversupply of services at considerable waste of public expendi-
tures. As was said earlier, the particular motivation of managers of
bureaus is to maximize their utility. But what constitutes a
bureaucrat’s utility? Since managers of bureaus cannot appropriate
any of the difference between their budget and the costs of
providing the service, their utility must lie elsewhere. It lies with
such things as salary, privileges of the office, prestige, and power
over resources at their disposal. All of these factors are represented
by the size «f ths bureau's budget. Therefore, the primary
incentive of the bureaucrat is to maximize the bureau’s budget. Of
course managers are limited or conatrained in this process by the
fact that they must be able to deliver the level of activity or
service which was promised in exchange for the budget. To do less

- would be to jeopardize one's reputation in seeking future

appropriations from the sponsor.
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Given this state of affairs, there is little incentive for bureaus to
operate efficiently, that is, to provide the most service or activity
at the lowest cost. Bureaus which experience a budget which is
limited by the costs of operation, rather than the sponsor’s
willingness to fund additional output, will use the cheapest factors
of production in order to maximize their output and therefore the
size of their operution. However, bureaus which experience a
budget which is limited only by the demand of the sponsor for
additional output, i.e., one in which the costs of operation are less
than the maximum get which the bureau can exact from its
sponsor, have no such ingentive. They will find ways of justifying
additional expenditures bekond those required to cover the cost of
their output through using fmore expensive factors of production,
and by appealing to the seM-interest of sponsors. Niskanen cites
such examples as defense programs in which managers inefficiently
locate defense installations in'the locale of Congressmen serving on
review panels as a way of justifving additional expenditures.

One would think that in a representative democracy the
activities of public bureaus would be adequately scrutinized to
avoid such abusbs. However, Niskanen offers several reasons why
such is not the case: (1) Sponsors are passive in the review process
when their preferences are consistent with the budget maximizing
behavior of bureaucrats. For example, when national defense or
higher education is considered by sponsors as “good” in {ts own
right, then the more spent on those services the more satisfied the
sponsors will be. (2) As was noted before, sponsors have very little
informatfon by which to review critically the pudget proposals of
bureaucrats. Sponsors have no price information regarding the
units of output produced and little knowledge about the factor
costs or the processes of production. In the absence of competi-
tion. bureaucrats have no incentive to reveal such information. (3)
The review process in representative government is dominated by
representatives of those groups who have the highest demand for a
given service. Responsibility for reviewing the budget proposals of
bureaus is divided among committees by the legislature. The
review committee for each bureau is composed of representatives
of the group with the highest relative demand for the service

provided by that bureau. This arrangement tends to encourage the

advocacy of maximum bureau budgets and dilutes any opposition
to such maximization. Thus, review committees will recommend
budgets to the legislature that will makimize the net benefits to
the median voter i~ - regicn which they represent, while still
being acceptablestc  majority of the legislature.

Niskanen argues that competition among bureaus in the
presentation of their budgets would correct the deficiencies of this
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review process. Bureaus offering the same service and presenting
their budgets before the same review committee would provide
more information about the real cost of providing that service by
disclosing altemative cost estimates. However, this process would
still result in an oversupply because the review is taking place in a
cominittee composed of representatives with a high demand for
that service. The most advantageous situation occurs when such
competition genersates a procedural problem, i.e., when & partic-
: ular bureau feels that it has been unfairly handled by a review
committee and makes an ** run’ around the committee,
appealing directly to the f{egislature. Such a situation, argues
Niskanen, results in levels oY service which more nearly approxi-
mate the demund of the majority at a lower cost. It places the
review of a budget in the hands of the middle demand group
which controls the legislature through majority rule, and it
Zenerates additional cost information. ,

Given this understunding of the budget-making process, Nis-
kanen offers three recommeadations for its reform. The first two
are structural in nature. Competition among bureaus in providing
specific services should be increased. This can_be-done by
encournging bureaus to broaden the line of seevites they provide.
Bureaus huve d natural tendency to do so, observes Niskanen, as a
way of hedging against changing public priorities and as a way of
presenting a budget package that is more difficult to scrutinize in
the review process. For example, the Department of Agriculture
provides & number of education, welfare, housing, and health
programs that parallel programs offered by other Federal depart-
ments. Therefore, attempts to “streamline’ or reorganize govern-
ment by consolidating the bureaus with the same service in the
same departments should be avoided. While'such consolidation
provides a degree of competition among bureaus, the review
process under such an arrangement is governed by administrators
and review committees who have an interest in maximizing the
total supply of that service. A preferred arrangement is for bureaus -
to be cattered among different departments in order to provide
mor rigorous scrutiny by disinterested parties. Chaos in the
orga.zational chart of government services is to be desired.

The second proposal involves changing the composition of
review comm:ttees. In an effort to make such committees mote
representative of the body poiitic, Niskanen would have member-
ship on such committees assigned on a random basis to avoid the
dominance of high demand groups on any given committe¢. An
alternative approach to the same end would be to assign randamh’
the review of budgets to different committees.

Niskanen's final proposal deals with individual level interven-
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tions. He advocates the use of financial incentives to induce
burcaucrats to behave in a more efficient manner. These incentives
would consist of financial rewards given to senior bureaucrats for
maximizing the difference between the budget obtained from the
sponsor and the actual cost incurred in providing the service. In
other words, bureaucrats who are able to provide the agreed-upon
level of service at a cost less thag that provided for ifl the approved
budget would receive some reward for their economizing.
Niskanen cautions that such incentives would work only in &
competit‘ve bureaucracy as provided for in his first recommenda-
= tion. In the absence of competition, a given monopolistic bureau
would tend tofundersupply a service in an effort to economize.

- Niskanen suggests three forms which such incentives could take. N
The most radical form would be Yo allow a bureaucrat to o
appropriate as personal income some portion of the difference
which was saved between the approved budget and the actual cost
of providing a service. Recognizing that such a proposal might be
politically infeasible he offers a second proposal. Bureaucrats ~+ho
had been exemplary in their economizing behavior would be
awanded  prices that were deferred for some time after the
bureaucrats left office. The recipients of the awards would be
chosen by a panel of jiges. A third alternative involves allowing &
portion of the difference saved by the bureau to be spent on an
approved activity or amenity, chosen by the workers, from an
appraved list, which would ctherwise not be covered by the
bureau's badget. For example, 4 bureau may choose to provide air
conditioming in all ¢’ its offices, or special vacation benefits to
cmployees,

The specifics of Niskanen's proposals for bureaucratic reform
are not of interesi here, Owr concern is not with the efficiency of
public bureaucracies, important as it may be, but rather with how
Lo mike them more responsive to proposals for change. In this
connetion, Niskanen's model suggesis to us three factors which
might be useful in planned institutional change: (1) the budget
review process, (2) compelition among bureaus, and (3) budgetary
incentives.

if one s interested in promoting & particular change or
innovation 1 a public program, Niskanen's analysis suggests that
budgertary proposale for the funding of such changes should be
reviewed by legislative  cymmittees  which  are composed of
representatives of the group with a high demand for such changes.
If such budgets are processed through esisting review committees,
the desired change is likely to be subverted. The representatives of
gromps with a high demand for existing programs will collude with
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bireaucrats who want increased budgets, whatever the’ program, to -
approve mcreased funding for proposals which are essentially the

same as existing programs. One can think of numerous examples in

which_a particular crisis has generated a public outery for new.

govemment programs. However, the proposals for such programs

are channeled through the existing bureaus and the existing review

committees. When they emerge from this process, they appear as

propasals for increased levels of funding for existing types of

programs. ’

A second factor suggested by the Niskanen model is the
importanc~ of competition for monitoring institutional change.
Following Niskanen's model, it anay be difficult to monitor
institutional change because of (1) the inability to specify the
precise cnange desired in the nature of public goods or services,
and (2) the reluctance of bureaus to disclose information regarding
production costs and processes. Therefore, it is difficult to
determine how much change in a given good or service has taken
place und whether the desired change is at a maximum, given the
constraints ard resources under which the burcau operates. If
proposals for change are funded through competing bureaus there
1s more likely to be public disclosure of the true costs and benefits
of such proposals. The Community Action Program and the Model
Cities Program were examples of such a strategy. -

The third factor consists of financial incentives in e form of
budget increments offered’a bureau in return for an innovation or
chanige in the goods or services provided. Actually such incentives
have long been used by the Federal Government in the form of
demonstration grants or matched funding. Niskanen’s model
suggests the conditions under which such incentives might be used
or abused on behalf of institutional change. In the first place, such
incentives are likely to be used only by bureaus that are budget
constrained, that is, whose cost of operation equals the maximum
budget obtainable from its sponsor. For bureaus operating in "he
demand-constrained region, there is no incentive to engage in
program innovation. Budget increments can be obtained through
manipulating the expenditures invoived in providing existing goods
and services. Secondly, those bureaus which do adopt such
incentives have no reason to institutionalize the proposed change
in the absence of any ideological commitment to it, a factor with
which Niskanen’s model does not deal. It is more likely that
bureaucrats will use the budget increment to maximize their
budgets and pay only lipservice, to the sponsor’s purpose in
granting the .increment. That is why so many demonstration.
program grants fail to result in institutional change. They
previpitate program change during the life of the grant, but once
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the grant terminates, the bureau reverts back to its original
program. :

To avoid this abuse we can suggest several safeguards that might
be built into the use of budget incentives, which are inspired by
Niskanen's model. One would be for the sponsor to attach a
budget deficit for every unit of obsclete output which the bureau
continued to produce to the budget increment provided for every
unit of new output. Obvicusly the per unit budget increments
would have to exceed the per unit budget deficits in order to
motivate the budget-maximizing bureaucrat to change his program
or service. In this manner the bureau would actually have to
change its “line of productiun,” and when the grant period ended,
it ~ould not revert back to :its old program without incurring
considerable "retooling” costs. An alternative safeguard would be
to offer budget incentives to competing bureaus as a way of
determining which bureaus will maximize the innova. on or
change and which are more likely to institutionalize it. And
finally, a way of assuring the continuation of ncw or changed
programs is to make the budget incentive a recurring rather than a
time-limited grant. Budget-maximizing bureaucrats are more likely
to institutionalize new programs which have the prospect of
long-term, “permanent’’ funding, than ones which are funded as
demonsiration grants.

Budget incentives provide no panacea for planned institutional
change. They will be used only when they provide the bureaucrat
with net benefits and when they do not violate his or her belief
system {Rogers 1973). However, much of the strategy presently
used in public policymaking is of this nature. Reference to the
Niskanen model helps us to see in greater detail the dynamics of
economic incentives to achieve public purposes and to be more -
realistic about their potential success as well as more prudent in
avoiding their misuse.

Alteration of Psychological States

: AW ';n'ew which explicitly recognizes the role of individual
behavior in the process of institutional change comes from the

" field of social psychology. This view is based on the central

assumption that institutional change represents the interaction
between changes in institutional and environmental factors and
changes in the attitudes, values, and behaviors of individuals. In
this sense, it can be said fo incorporate both macrolevel and
microlevel behavior. Although this perspective takes structural
variables into consideration, its primary focus and point of
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intervention are at the level of individual or interpersonal
behavior. It recognizes the need for structural alterstiens and
assumes they will be made, but its primayy argument is that such
changes cannot be implemented or institutionalized without
accompanying changes in indivigual attitudes, values, and be-
haviors. It is for this reason that we have chosen to charactenze
this perspective as an individual level approach to institutional
change.

Kelman and Warwick (1977 introduce a general paradigm of
the psychological dispositions that need'to be considered in any
attempt to facilitate economic and political change. They argue
that, while such dispositions ma 7 not be necessary or sufficient
conditions for institutional change, they are factors which may
facilitate or impede that process.

1. Cognitive orientation is the way in which individuals per-
ceive, store, and use information in reasoning and problem-
solving. Presumably such orientations also encompass sub-
stantive knowled. ' about the institutional behavior involved
in change.

2. Motivational orientation refers to individuals’ goals and their
expectation of pleasant consequences from participation in a
given activity. . N

3. Ideological orientation refers to individuals’ orientation
toward the political system that is derived from the society
or subgroup of which they are a member. It reflects collective
goals and the appropriate means for attaining those goals.
This orientation provides the legitimacy for &ollective aé¢tion.

4. Interpersonal attitudes refer to the level of interpersonal trust
which individuals hold as well as their orientation toward
authority. These factors can impede participation in collaro-
rative action which is necessary for the obtainment of
collective goals. ' .

\ 9. Personal efficacy refers to individuals’ subjective competence,
N their sensg of “fate control,” or mastery of the environment.
Such an orientation affects individuals’ willingness to take
the risks necessary to engage in adopting innovations as part
of institutional change.

Some of these'orientations have been dealt with in the models
of institutional change which we have already discussed. Motiva-
tional orientation was dealt with, albeit within a narrow frame-
work, in the Niskanen model of economic inceniives to induce
change in the behavior of bureaucrats. Ideological orientation was
discussed in chapter 3. Cognitive orientation is not dealt with
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explicitly in any of the models discussed in this study. However,
implicitly it underlies them all, in the sense that we are concerned
with identifying the conditions under which valid knowledge may
be used in planned institutional change. Dealing directly with this
orientation presumably would involve the manipulation of infor-

~mation {lows and educdtion strategies. Orientations involving

interpersonal attitudes and personal efficacy are the primary foci
of models of institutional change being dealt with ™ this chapter.
‘They havg become the target of social-psychological strategies that
make up the bulk of the literature falling under-the rubric of
organizational change and development.

There ate basically two types of strategies for altering psycho-
[ogical states. One is considered manipulative. It involves the direct
application of knowledee derived from social psychological
research to alter the attitudes, values. or behavior of an individual
without. the latter’s participation in decisions regarding the
objectives or the procedures of the change process. The other is
called collaborative. The individuals who are the target of change
have decisionmaking power over the selection of objectives and
aftively participate in the change process.

The former model is exemplified by the unmreezing-changing-
refreczing scheme developed by Schein (1969). This scheme is
based on assumptions regarding the sources of an individual's
resistance to change. Resistance stems from an informatio..al
environment which supports the present behaviors, from the
function these behaviors nerform in meeting the individual’s
personal needs, and from support exhibited by peers or other
relevant social groups. In order to overcome these resistances, the
change agent must first unfreeze the behavior, that is, separate the
individual from his attachment to that behavior and therefore hic
resistance to change. This may be done by either depriving the
individual of the support he derives for that behavior or
diminishing the importance of that support. Onee the behavior is
unfrozen, the second step involves inducing new behavior. This the
change agent does through providing new information which links
the new behavior to appropriate benefits and goalds, through
providing social support for the new behavior, and through clearly
defining the new behavior and its meaning. The final step involves
refreezing, or integrating, the new behavior into the individual's
personality and into significaht ongoing relationships. This is done
through some socialization process and through the building of
appropriate support networks.

The collaborative approach to altering psychological states was
picmeetd by the work of Bennis, Benne, and Chin (1969) with
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the recognition that intelligent action requires commitment as well
as a program. However, $ince any program of change involves a
rearrangement of power, the use of new skills, and the adontion of
different values, it is necessary that people work through the fear
that such change engenders, if commitment to the program is to
J develop. Fundamental to personal growth in the direction of
. greater trust and risktaking is a collaborative process involving
mutuality in goal setting and equalization of power between the
~change agent and the client system. The manner in which
proponents of this approach express their ideas is often more
picturesque than precise. However, their views serve a very
important function of forcing one to think differently about the
nature of crganizationtl or collective behavior. They can lead to

the formulation of propositions that are testable empirically.

One of the most articulate advocatgs of collaborative ap-
proaches to organizational change is Argyris (1872a). In building
his model, Argyris explicitly recognizes the interrelatedness
between structural properties and individual properties in organ-
izational behavior. Argyris criticizes structural theories for their
assumption that individual properties can be ignored, and points
out that, in fact, such thecries embody implicit assumptions about
individual behavior. For example, hierarchical theories of organiza-
tion are based on a model of man as a reactive rather than a
proactive creature. They assume that people will not do their jobs
unless someone is placed in authority over them and that
organizational intelligence and guidance are management rather
than worker functions. They assume that hierarchy increases
coordination, when, in fact, it can be demonstrated that work
autonomy increases coordination. Goldthorpe, Lockwood, and
Platt (1969) found that-effective supervision and coordination
existed when middle- and lower-level managers leave employees
alone. Hierarchical theories approach decentralization through the
formalization of procedures. However, this form of decentraliza-
tion involves applying programed responses to set situations; it
does not increase autonomy in decisionmaking. Again the implicit
model of man is reactive, one who is incapable of seeing the
connection between one’s own activities and those of others, of
developing a holistic view of one's work.

The conclusion of Argyris’ line of argument is that an adequate
theory of organizational behavior must start with a theory of
individual behavior as well as a theory of social structure.
However, for Argyris, such a requirement is not sufficient. He
criticizes  prevailing organizational theory for being slavishly
inductive, for being based on research of what is rather than what
~could be. If theory is to be t.'f'uiy prescriptive, it should be based
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on normative assumptions about what ought to be, as well as
testable propositions about how to achieve those desired states.

In order to arrive at an alternative to the hierarchical theory of

organization, Argyris starts with an altenative theory ‘of man.
_Following the work of Maslow, he posits four basic needs of
individuals: autonomy or self-control, growth, initiative, and
variety. Argyris hypothesizes that the ability of mdmduals to
satisfy these needs is blocked by the hierarchical structure of
existing organizations. For individuals not to experience suton-
omy, growth, initiative, and variety is to experience psychological
failure. Such failure has nothing to do with one’s competence in
completing a givan task; it refers to one’s feeliag of self-compe-
tence as a person. Argyris argues that individuals adapt to this
sense of failure through-absentesism on the job, turmnover in
employment, or involvement in unionization of employment. In
essence, workers accept monetary rewards in heu of the intrinsic
rewards that would satisfy their psychological needs. This theory
comes dangerously close to providing an apology for the economic
exploitation of workers in that it tends to minimize the value of
economic benefits to be derived from employment. Some research
has attempted to test the prevalence of this conception of man in
work organizations {Argyris 1972a, p. 89). The findings raise
questions about the validity of the theory. Workers expressed
reluctance to become more involved in their work, a requisite for
receiving intrinsic benefits. Employers feared the additional trust
and openness that would be required of them in less hierarchical
structures.

To match this model of man Argyris proposes the organic form
of organization. He refers to it as molar in structure, implying that
it is composed of self-directed elements which interact with one
another on the basis of reciprocal interdependence and mutual
adjustment, rather than on the basis of a command process.
Argyris takes the position that the organic is the most appropriate
form of organization under all conditions becuuse of i{s adaptivity,
Hierarchical, mechanistic organizations are static and lead to ““dry
rot” and entropy. He debunks the contingency theory of

organizational structure discussed in chapter 3. That theory asserts -

that organic structures best fit organizations which use complex
technologies and operate in a turbulent environment, and that
mechanistic structures best fit organizations which use routine
technologies and operate in a benign environment. He reports that
managers of organizations using routine technologies are constant-
ly creating turbulence in order to reduce ‘‘dry rot” in their
organizations. The contingency theory, he argues, is based on

research on existing organizational forms which do not contain,
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clear-cut alternatives to the hierarchical model. A further advan-
tage of an organic model of organizations is its ability to explain
organizational change in terms of the interaction among organ-
izational members, In a hierarchical model change is initiated by
command from the top in response to pressures from the
organization'’s environmeit.

Argyris observes that a process for planned organizational
change must be consistent with one's theory of man and one’s
theory of organizational ‘structure. Any attempt to introduce an
organic process of management into & mechanistic organization
will result in the conversion ¢f the organic process into a
mechanistic one. Conversely, if one changes structures unilaterally,
one operates within an authoritarian intervention process that
decreases free choice, increases resistance to change, and decreases
the level of intemal commitment of actors to ihe organization.
Such a change process can convert an organic system into a
mechanistic one.

The process proposed by Argyris is based on the assumption
that the more difficult-a given change, the greater must be the
commitment of ant organization’s members to that change through
their involvement in its design, execution, and monitoring. Client
mvolvement requires clients who are open, experimental, risk-
taking, and trusting. Such qualities are lacking in formal organiza-
tions. To engender them, organizational members are urged fo
participate in a change process that is essentially like the
sensitivity training or T-Groups carried on by the National
Training Laboratories. It involves people’s working in groups in
which they are rewarded for being more open and straightforward
in their communication with others. However, such qualities
cannot be realized by simply engaging organizational members in
personal growth. Their realization requires xchanging .he styles of
the first to middle levels of manageme: .. Unless managers are
committed to openness and risktaking, they will subvert changes
that may take place at lower levels of organizational behavior.
However, Argyris points out that to focus on the expression of
feelings as a way of engendering qualities of openness and trust
does not mean that emotionality should be substituted for
rationalit:. It is rather a matter of emotional qualities supplement-
ing rational ones.

It may be that reorienting interpersonal relations is not
necessary in all cases of organizational change. Argyris identifies
five characteristics or dimensions of the change process which
affect the nature of interpersonal relations. They refer to whether
or not the change in a property of the organizetion involves (1)
the adoption of deviant behavior by individuals, (2) the unfreezing
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of old behavior patterns by individuals, (3) a self-corrective
capacity of the organization, (4) a high degree of interdependence
in the behavior of individuals, and (5) individual or organizational
discomfort. Thys, the introduction of an organizational change

.which does not require that members deviate from the previous

norms of the organization, or the established norms of the larger
community, is not likely to necessitate any change in the level of
openness or risktaking on the part of individual members. For
example, changing the procedures for processing applicants for

service at a health clinic may involve the adoptionrof new behavior”

on the part of intake workers, but such behavior\probably would
not violate norms upheld by other members of jthe clinic staff.
Similarly, if the adoption of an organizational fhange does not
require an unfreezing of individual patterns of behavior, the level
of intcrpersonal relations need not be a factor. For example,
changing the hours of operation of a health clinic from daytime to
evening to allow more employed persons to attend would not, in
itself, require any change in the patterns of interpersonal behavior
between clinic staff and patients. Similarly, organizational changes
that do not require self-corrective behavior, i.e., responsibility for
evaluating and cormecting one’s own behavior, that do not involve
highly interdependent behavior, or that do not generate significant
individual or collective discomfort, will not be affected by the
quality of interpersonal relations.

Before leaving this discussion of collaborative models of
organizational change, we will mention briefly the ideas of Sarason
(1972). Although not developed fully as a model, Sarason’s work
is particularly relevant for our purmoses because it is based on his
experience in creating new institutions for the delivery of human
services. The most unique of Sarason’s insights has to do with the
role of individual change in the institution building process. He
believes that the growth and development of the staff members of
a service agency should be as important a goal as the provision of
service to clients. He argues that agencies which are task oriented,
that is, in which cutput is considered their primary measure of

' success, are doomed to rigidity and eventual death. Such organira-

tions are most likely to blame failure in service outcomes on the
client rather than on the provider. Service agencies which treat the
provider as a co-equal object of change are more likely to respond
to service failure by seeking new ways of providing that service.

“The reason that schools are no longer places where children learn,

argues Sarason, is because t.hey are no longer places where teachers
learm (pp. 123ff)

Sarason comes to this point of vi w not only out of a concern
for organizational effectiveness, bot also from a recognition of the
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constraints which exi * in an organization's environment. He
observes that most huian service programs are planned on the
assumption of unlimited resources. They are based on the belief
that the way to meet human needs is through a prescribed type
and level of professional service. However, at any time, public
resources make it possible to provide only a fraction of the
prescribed services, leaving thousands of potential clients unserved.
Failure to deal with this constraint is an act of social irresponsi-
bility on ‘the part of human service planners. He blames such
failure on a static conception of program. He recommends that
human servicz agencies first commit themselves to serve &
potential client population and then examine ways in which that
population can be served, given the resources at its disposal. Such
an approach . inevitably leads one to consider both staff and
program as dynamic factors which can grow and change to meet
needs. Similarly, when an institution is being formed, the leader
usually has an idealized vision of the types of personnel with
which to staff the ager.cy. The real manpower pool falls short of
such conceptions, leaving the leader with a staff which does not
measure up to his or her expectations. Leaders who adopt an
output-oriented view will end up being disillusioned about the
prospects for attaininjg their goals. Leaders who consider the
growth and deveiopn}ent of staff as an organizational goal will
proceed to develop the best program possible within the resources
at their disposal and thereby end up with a more satisfactory
output. !

Ideology and Interpersonal Relations

Iet us conclude this discussion by noting the relationship
between interpersonal relations and ideology in planned institu-
tional change. We have discussed at some length how attempts to
change the siructure of an organization can be thwarted by
patterns of interpersonal behavior that is incompatible with that
structure, and similarly how attempts to change patterns of
interpersonal behavior can be thwarted by structures that are not
compatible wi'h such changes.

What might be said about the effect of patterns of interpersonal
relations on ideological approaches to institutional change? Sara-
son speaks briefly to this point. He notes that ideology is an
essential but not a sufficient basis for social change. He cites the
example of Fidel Castro who declared, in 1970, that Cuban leaders '
had failed in their efforts to lead the revolution beczuse they had'

P? .

+ !



X_NDIVIDUAL CHANGE 71

wrongly assumed that agreeing on basic values and goals, possess-
ing the strongest motivation to succeed, and acquiring power were
sufficient conditions for achieving the objectives of the revolutioa.

_ On the other end of the spectrum, Sarason objects to tiie overuse

of strategies that center on the expression of feelings as the
mechanism for bringing about organizational change. What is
missing, according to Sarason, is knowledge about how toreach a
utopia.

This point is discussed more concretely in the study of ideclogy
in industrial organizations by Tannenbauim et al. (see chapter 2). It
may be recalled that Tannenbaum and his colleagues found that
the official Yugoslav ideology which prescribed egalitarianism
betw workers and ‘supervisory personnel was not fully realized
in thely plants. Workers reported relatively little informal partici-
pation in on-the-job decisions, little sense that their ideas were
sought or listened to by supervisory personnel, and considerable
deference toward management. The authors attribute this in-
equality in behavior to the authoritarian and exploitative factory
system and to the peasant ‘culture which existed in Yugoslavia
prior to World War II. The resulting attitudes of fear and deference
were carried over into the founding of the socialist economy (pp.
221ff.). In addition, the Yugoslav iabor torce shows a sharp
difference in educational level between management personnel and
workers, further reinforcing the traditional attitudes of distrust
and deference. Consequently, $he inequality in interpersonal
behavior between workers and superyisors derives from patferns
that are related to dition and differences in education, rather
than from formal organizational structure and ideology.

In contrast, the~authors found a relatively high degree of
informal participation and egalitarianism between workers and
supervisory personnel in Amefican plants, in spite of the fact that
such plants were hierarchically structured and had a capitalist
ideology. The authors attribute this fact, in part, to the “human
relations” orientation of American management, the use by

anagers of techniques which foster openness and participation
oph the part of workers and superyvisory personnel in the daily

perations of the plant. ‘The authors gonclude that the adoption of
uch techniques in Yugoslav plants might help workers and
managers to-overcome the informal bamiers which block the
realization. of the intend  degree of equality and participation. It
appears, therefore, thu¢, far from being antithetical to the
conscious use of ideology, attention to the quality of interpersonal
relations can reinforce such efforts of planned institutional
change.

M
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Conclusions

In this chapter we have examined the effect which individual
behavior can have on efforts to carry out institutional change. In
. all cases we have seen that strategies to affect interpersonal
behavior supplement rather than supplant structural or ideological
approaches to such change. The use of economic incengives can
induce buresucrats to forego the tendenicy to maximize their
budgets to the detriment of the public interest. Economic
incentives could also be used to induce bureaucrats to forego their
tendency to convert the public’s desire for innovative programs
into an increase in demand for exsting services. The use of such
incentives requires a competitive environment in order to foree
into public view a clearer picture of a bureau’s true cost and
output.

The attitudes and behaviors of incividuals are also important to
institutional change. Such change requires that individuals be open
to new ways of relating to each other and willing to take risks in
the face of uncertainty. Such behaviors are dependent on the
deveicpment of personal competence and interpersonal trust.
These attitudes can 'e developed by various forms of human
relations training, such as those referred to as T-Groups. However,
the success of such a process requires organizational structure and
ideology that are consistent with  the desired attitudes and
behavior. \
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CHAPTER §

THE UTILIZATION OF SOCIAL
SCIENCE—AN OVERVIEW

In this chapter our interest tums to the more general issue of
the role of social science in planned institutional change. Ttere is a
small but significant literature on the utilization of social science
in public policy. While the raaking of public policy may not
appear at first glance to be precisely the same as institutional
change, many cases of public policy ac y involve institutional
change. We shall concentrate our attention, therefore, on the
literature that deals with the role of social science in the making of
public policies that involve institutional change, particularly in the
areas of human welfare that are of interest in this study.

Three volumes were found particularly useful for their focus
and comprehensiveness: Social Science and Public Policy in the
United States by Horowitz and Katz (1975), An Introduction to
Applied Sociology by Lazarsfeld and Reitz (1975), and The Use
and Abuse of Social Science, edited by Horowitz (1971). We shall
discuss this literature under four topics: (1) a brief history of
attempts to institutionalize the ise of social science in public
policymaking, (2) a review of selected examples of utilization, (3)
an anaiysis of factors which affect the utilization process, and (4)
recommendations put forth to improve the use of social science in
public policymaking.

Attempts to institutionalize the Use of Social
Science

- Horowitz and Katz provide a useful summary view
history of attempts to inject a social science orientati
policymaking. With respect to the executive and leg
branches of the Federal Government, such attempts, with the
exception of the President’s Council of Economic Advisors (CEA),
have been abortive. With respect to the judiciary, such attempts
have been markedly successful.
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The mcst comprehensive effort ‘o institutionalize the use of
social science in the executive branch of governiment was the Full
Opportunity and Socisl Accounting Act of 19687, sponsored by
then Senator Walter Mondale. The purpose of this act was to
provide information for policymaking in the areas of education,
welfare, employment, and health. It provided for the establish-
ment of 8 Council of Socisl Advisors, modeled after the CEA,
gitached to the White House with the purpose of providing the
executive branch of government with advice regarding public
policy in thase areas. Althqugh the bill passed the Senate without
any substantive criticism or significant opposition, the bill never
was acted or. by the House of Representatives. .

A reiated effort was sponsored by Senator Harris in 1966 in a
bill to establish the N=tional Foundation for Social Sciences. This
bill proposed the establishment of a research agency similar to, but
independent of, the Naticnal Science Foundation (NSF), which
would give the social sciences greater visibility and equality with
the physical sciences in NSF. However, the community of social
scientists was divided on the bill, many leading members testifying
against it on the grounds that it would be divisive in its effect on
Federal support for scienti: ' research. They proposed expanding
the NSF to provide more support for the social sciences and thus
achieve a unified scientific voice in public policy. The latter view
prevailed in the passage of legislation which expanded t.he sociai
science emphasis within NSF,

The attempts to establish a system of social indicators represent
a more long-term, substantial effort to bring a social science
perspective into the policymaking process. As early as 1929,
President Hoover established a Research Committee on Social
Tignds. The purpose of the committee was to review trends in the
nature of the population and the organization of American society
with a view toward forecasting future social developments.
Although the committee was formed by the President, it was
funded and staffed through private foundations. President Eisen-
hower, in his second term of office, estabfished & Commission on
National Goals. This commission was composed of citizens of
national reputations whose job was prescriptive rather then
analytical; that is, it was to assess what goals reflect the interests
of the country as a whole, and therefore should be the focus of
public policy. The report which it produced in 1960 consisted of
goal statements rather than an analysis of social data.

During the Kennedy-Johnson era mere szious efforts to
establish social indicators were undertaken. They began with the
establishment by the Department of Health, Education, and
Welfare (HEW) of two serial publications, Trends and Indicators.
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This effort grew out of pressure from the National Commission on

Technology, Autgation, and Economy to establish a system of
accounty of thiggbeial costs and benefits of various public
interventions. In'#966, President Johnson established within HEW
4 Panel on Social Indicators. The work of this panel resulted in a
document, Toward a Social Rerort, in 1969, which recommended
the -establishment of an angoing mechanism for producing an
annual social report. However, such a mechanism was not
established, and the Panel lacked any continuing authority.

In 1989, President Nixon established the National Goals.
Regearch Staff (NGRS) within the White House. The purpose of
the NGRS, ia essence, was to establish a management information
system to chart social trends, to forecast their fuiure course, and,
to predict the consequences of alternative public interventions. It
represented neither a goal-setting nor a planning activity, but
rather @ monitoring of data on the quality of life of the American
people. The NGRS was disbanded in 1970, and its function was

takea over by the Office of Management and Budget (OMB) in

1974: The OMB conceived of its task essentially as constructing
sadexes of important variables which presumably measure changes
in the quality of life,

While noting that the effort to construct a system of sociul
indicators represented the introduction of social variables into
public policymaking, Horowitz and Katz observed, and rightly so,
that such an activity falls shortof the utilization of social science.
It invoives no theory, no understanding of any causal relationships
in social pehavior. o

The sucial -indicutor movement is a step toward bringing
social science information to bear upon public policy. But
such indicators represent a higher rationalization and system-
ization of quantitative data, rather than any full array of social
science explanations (Horowitz and Katz, 1975, p. 32).

While social science theory and research have had little
utilization in the ®xecutive and legislative hranches of the Federal
Government, they have been increasingly used in judicis! decision-
making. [n this way the social sciences have had an important
impact on national social policy. Horowitz and Katz argue that the
courts have-used social science as a surrogate precedent, When the
courts probe issues that arouse public concern, they have.no
precedents to go on because the courts have not dealt openlv with
such-issues before. In such instances social science research and Jor

-theory are used as a basis fcr approximating a precedent.

. The first use of social science data as a legal precedent is
attributed "to Justice Brandeis. In a 1908 Oregon case, Louis
Brandeis argued in favor of the constitutionality of a maximum
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10-hour work day for women -on the basis of social science
evidence of the consequences of a longer working day, rather than
on previous judicial rulings or common law. However, the use of
social science did not become an established practice until its
dramatic introduction in the 1954 Brown v. Board of Education
.- decision by the U.S. Supreme Court, which will be discussed in
more detail later. Since 1960, social science .evidence has been
used extensively in court cases linked with social advocacy by the
American Civil Liberties Union, the Legal Defense Fund of the
NAACP, and the legal aid services of the Office of Economic
Opportunity. The 1971 Supreme Court of California decision in
. Serrano v. Priest, regarding equity in the financing of local public
schools, was based on research on the relationship between
taxation rates, per pupil expenditures, and State budgeting
practices. In Richard Loving et al. v. The Commonwealth of

Virginia in 1967, anthropological data wtie used in debating the

constitutionality of antimiscegenation laws before the U.S.
Supreme Court. The question of whether race was a biologicel or a
social concept was settled on social science grounds, thus laying
the groundwork for a judicial decision regarding the constitution-
ality of the law.

Horowitz and Katz conclude their review of the utilization of
social science in governmental decisionmaking with the observa-
tion that utilization has depended in large part on the degree of
quantification of the social sciences. Economics with its monetary
system had the easiest time of it. The behavioral social sciences
commanded a hearing as they were able to convert qualitative
materials into quantitative measures. This observation does not
negate the reflexive role of the social s .iences. It merely indicates
that, as long as they are solely reflexi* 2, the social sciences will be
confined largely to an academic environment.

While these efforts were going on within the Federal Govern-

ment, other efforts to encourage the utilization of social science

were being carried out within the community of academic social
scientists. Lazarsfeld and Reitz review the work of three study
committees during the late 1960s which examined the relationship
between social science and policymaking. The first committee was
established by the National Academy of Sciences. It produced the
Lyons Report in 1969 which dealt essentially with ways in which
the utilization of behavioral science could be institutionalized
within governmental decisionmaking. 1t called for stgffing govern-
mental agencies at all levels with behavioral scient’:‘s, providing
inservice training in the behavioral sciences to existing staff, and
developing within each department a long-range research pro-
gram. It also called for the creation of a national institute for
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exploration into the growth and application of all sciences to the
major issues of society. This last recommendation was realized
with the creation of Research Applied to National Needs (RANN)
within the Na{ional Science Foundation. ) "
The second y group was sponsored by the Nationa!l Science

Foundation and was chaired by the President of the Russell Sage .

Foundation. This study group examined the use of the social
sciences in all sectors of American life, both governmental and
nongovernmental. It culminated in the recommendation that 20
different’institutes be funded by governmerX, but not necessarily
located in government, to deal with specific socigl problem areas.
Such a recommendation should not be surprising, given the
sponsor of the commiittee or its leadership. It essentially reinforces
the present pattern of research funding and utilization. :

Fhe third study group was sponsored jointly by the National
Academy of Sciences and the Social Science Research Council. Jt
focused on the implications of the utilization process for the
structure of the social sciences in -universities. It asked the
question, “If social science is to be utilized in governmental
decisionmaking, how must it be taught?” In its report, the group
recognized the advantages of professional schools as a base for
applied and problem-oriented research, but concluded that the
. advantages are offset by the *‘missionary orientation” of profes-
sions. Apparently the group believed that normative or goal-

oriented activity conflicts with the utilization of -social‘science

theory and re$§"ch, a perspective which seems contradictory.

Recognizing tw existing academic departments are not'in a.

position to pfovide major training in the utilization of social

science in policymaking, the group rgcommended that universities

establish a graduate school of applied behavioral-science. Such
schools would be multidisciplinary and would accept responsi-
bility for conducting research that contributes both to ,basic
knowledge as well as to the design of solutions to persisting social
problems. .

In- retrospect, tge recommendations of the three study groups
séem both self-serving and simplistic. They appear self-serving in
that they propose to ircrease the utilization of social science in
government by training and hiring more social scientists and by
funding more research by existing socia! science agencies. In this
sense the committees, composed as they were of membe. . of
particular disciplines or protessions, acted as special interest

oups. They conceived of solutions to public problems in terms

f an expansion of the professional domains they represent. The
recommendations séem simplistic in that they are based on the
assumption that utilization is simply a matter of extrapolating
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public policies from social science evidence or injecting theory and
research into the decisionmaking process. There is no recognition
that utilizaiion, as we shall presently see, roquires value consensus,
and that the relationship bétween scientific evidence and public
values must be hammered out as part of that process. It is further

- "assumed that this tmjection can be accomplished by forming a new

academic department, without any assurances that such a depart-
ment would continte to give basic research priority over applied
research, and withcut any recognition of the enormous power
exercised by t.radmonal academic disciplines to block mterdzs-
ciplinary work.

Lazarsfeld and Reitz also_review a number “of educational

materials designed to further the application of sacial science to -

public affairs which appeared’in the late 1960s One.of the earliest
and best known is The Planning of Chenge by Bennis, Benne, and
Chin, discussed in chapter 3. While there are some examples of
macrolevel social change; the bulk of the book isdevoted to small
group processes interpreted t.hrough psychological and social
psychological theories. The volume is unique in that it is based on

" an explicit normative’ framework or ideology regarding .the

utilization process. It specifies the kinds of goals which tie change
agent should seek in social relationships and marshals behavioral

science principles which will lead to the attainment of those goals. -°

A reader, Planned Secial Intervention, by Zurcher and Bonjean
(1970) grew out of the reaction among academic sociologists to
Moynihan’s attack on the role of the social scientists in the

formation of public policy. This volume contains reports oan’

efforts of sociologists to implement the maximum, feasible
participation requirement in OEQ pNgrams. In a similar vein, a
reader, Sociology in Action: Case Studies in Social Probiems and

Directed Change, was,put together by Shostak (1966) out of the-

convicfion that the sociologist indeed has a role in social acticn
and that many social scientists arein fact utilizing their theory and

methods in a wide range of public and volrntary efforts of -

planned social change. The book is designed as a tedching manual
and contains articles in which sociologists describe their experi-
ences in specific action programs in such 'areas as population
control, education, health, community development, race rela-
tions, criminal justice, and economic welfare

Examples of Sociai Science Utilization

In examining specific eases in which social science theory or
research was utilized in the formulation of public policy, we
obtain our most concrete evidence of the extent to which such
utilization takes place and the factors which facilitate or impede
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that process. Hcrowxu and Katz (1975) pmvxde us with an
exsmination which is' most appropriate because it focuses on
planned institutional ch&nge in fields with which we_dre con-
cermned. As is true with most competent analysts, Horowitz and
Katz have an explicit theory about the role of social science in
institutional change. Hdowever, it is not clear whether they select
observatiops to ' .ustrate their theory, or whether the theory
derives from and, therefore is informed by those observations. All
we can do is review the cases and the theory and examine their
consmtency |

Cases of Utxhiatkm

Let us turn now to an examination of the cases which Horowitz

and Katz ‘present as the basis for their theory of social science
~ utilization. A number of cases involve the utilization of social
science by private or nonprofit organizations which are trying to
influence public policy. Probably the most appropriate of these
for our purposes is that of the Metropahtan Applied Research
Center (MARC) founded by Kemeth Clark in 1967. MARC is a
black-run social science research agency made up of social
scientists, lawyers, and professionals _in mumc:pal and publi¢
. affairs. It was established to influence public nolicy on behalf of
the poor-and racial minorifjes through the use of s.-cial science. It
is structurally independent in that it does not depend on regular
subsidies from a parent or spcsnsor organization. As an alvocacy
program, MARC represents a departure from the conventional
" model in which social science information is ‘supplied to wealthy
and pcwerful clientele and used to 1mpr0ve the management of
.. the svstem -

This dxfference is exemphfxed in the type of projects MARC
selected to work on and the way in which it ‘anproached those
projects MAR(C was commissioned” by the Washington, D.C.
School Board to develop a plan to jmprove the arithmetic and
readmg skills of pfupils. In developing its recommendations, MARC
started from the assumption that the low educational achiegvement

1

among ghetto children was due to factors in the school system’

rather than in the pupils or theit families. MARC cme up with a
number of proposals. However, it4s clear that only those recom-
mendations that were not opposed by the teacher’s union were
implemented by the school¢board. MARC also worked in New
York City in helping to draw up plans in five East Harlem com-
munities for parent partxclpatmn in the operation of the con-
. troversjal ‘Intermediate Schoel 201, and in support of the Bundy
Plan for school decentralization which was eventually adopted in
part by thesNew York State legislature.

. . N ‘%
- “h- 87 . _." &

St



SOCIAL SCIENCE 51

supporter of school decentralization, Clark changed his position j
1972 and became an opponent. He argued that decentralizstion
had worked against achieving equity in the teaching of basic skills.
He found that it resulted in less funds for ghetto schools, more
racial segregation, and variation in educationsl policies which
worked to the detriment of ghetto communities. At first glance, it
would appear that Clark’s action represented an abandonment of
his ideology in the face of negative evidence. On closer inspection
it turns out tc be a rejection of the theory of intervention
embodied in his ideciogy. Clark believed that school decentraliza-
tion would lead to greater equity in educationsal achievement.
However, when school decentralization. was adopted it.did not
have that effect. This failure can be attributed to the fact that the
geal reflected in Clark’s ideology, that is, equity in educational
attainment, ran counter to goals reflected in the ideology of the
larger system. As a result, decentralization was adopted by the
larger system in such a way as to protect the differential privileges
enjoyed in that system. The intended change was distorted in its
implementation to conform to the ideology of the larger system,
thus offsetting the ideology of its advocates. Therefore, Clark’s
reversal in his stand on school decentralization represents a
modification rather than an abandonment of his ideology. It
represents an abandonment of a program—schogcl decentralization,
which Clark assumed would lead to his policy goal—equality in the
attainment of basic educational skills.

A number of observations about the experiences of MARC
suggest general principles that may govern-the use of social science
in institutional change. (1) Horowitz and Katz argue that social
science is used to support positions that are already arrived at on
other grounds. In this case special educaticnal services, parent
involvement, and school decentralization were interventions fa-
vored by MARC, and social sciencg evidence was used to
demonstrate hcw they might have a benéficial effect. (2) When the
ideology of the agency attempting to bring abous.change runs
counter to the ideology of the target institution, the former can
fulfill an advocacy role if, it is structurally independent of the
latter. (3) Only those proposals stemming from the ideology of an
advogacy agent which enjoy a consensus: within the target

However, after working for & number of years as an a::dex;t(’

institution will be adopted by that institution. Given this fact, one -

may question the advantage of an advocacy agent in institutional ¢\

change. The advantage lies in the fact that its divergent ideology
provides a basis for generating solutions to institutional préblems
which, though rot in conflict with the target institution’s
ideology, would not have been conceptualized by the latter. (4)
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When the goals of intervention proposed by an advocacy group
run counter to the goals of the target institution, the intervention
Proposed by the former, if adopted, will be adapted to fit the
ideology of the latter.

Horowitz and Katz also examine cases in which Federal
bureaucracies attempt to utilize social science. The President's
Council of Economic Advisors (CEA) represents probably the-
most successful case of institutionalizing social science in Federal
policymaking. The issue, therefore, is not whether the social
sciences can have an input into public policy, but whether the
noneconomiq social sciences can havel their views and perspectives
acted upon. Three characteristics of economics may account for
its effective utilization. The disciplice is highly normative.in that it
has a distinct value which it tries to maximize, namely efficiency
in the Use of scarce sources. This normative basis permits
economics to build empirical relationshipe about the uttainment of
these objectives from which prescriptions for policymaking can be
derived. The second characteristic is that economics deals with
variables derived from the monetary system which are highly
quantitative. This quantification facilitates the applicability of its
prescriptions. And lastly, the normative structure upon which
economics is based, the efficiency of the free market system, is
consistent with *he ideology of the larger society, making its
prescriptions highly acceptable. '

Psychology is the second most widely used social science. The
American Psychological Association is the largest single profcssion-
al organization in the country, giving psychologists nolitical
infldence in Washington second only to thut of economists. The
input’ of psychologists has had dramatic successes in military and
internationa! affairs, along with more obvious influence on
domestic programs in health and educstion. Psychological testing
has been used to discriminate in the selection and deployment of
personnel by the Departmept of Defense as well as private
industry. The use of psychorietrics has had a powerful impac: on
designing and evaluating programs of the Department of Health,
Education, and Welfare. The field of revchology shares two
cheracteristics with economics which, argue Horowitz and Katz,
mav account for the extent of its impact on policymaking. Both
embrace scientism as an ideclogy: In the case of economics it is
mathematics; in the case of psychology it is bioiogy. Both are
highly ouartt‘tative. While the dominant theoretical orientation of
psychology is not normative, its focus on individual behavior lends
itself to prescriptions which facilitate rather than couflict .with
crganizaiional ideology. Psychological theory does fiot generate -
macrolevel srescriptions which involve institutional change.
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Anthropology has had a major involvement in the Bureau of
Indian Affairs through the efforts of John Collier who was
Cemmissioner in 1933. Howewver, the lack of a normative basis left
anthropologists in a difficult position with respect to providing
policy guidance. In 1936, Collier eiaborated this criticism in
evaluating a report done by staff anthropologists:

 As a recorder of atomized facts, one may ,ut in years of time
among 1 population and his atomized rccording, or photog-
raphy may be accurate and eveén useful. But in determining
Indian’ Service policies and in attempting to evaluate human
beings and tc chart the future of human spitits, there are
needed some endowments of enthusiasm, confidence in the

human nature one is dealing with, and social philosophy....

This is another case showing that achievement in .a special
science, anthropology or any other, provides no assurance to
deal with social problems (Horowitz and Katz, 1975.\;). 83).

One might conclude from this brief review thata social Science
must build hard, quantitative data to be listened to in Federal
policymaking, but it must have an ideology or value system in
order to prescribe. '

Horowitz and Katz treat the Russell Sage Foundation as the
primary vehicle for input into nacional policy for sociologists. The
fact that a private foundation rather than & Federal bureau has
been the principal consumer of their work is explained by the fact
that private foundations support the work of a social seience when
its policy relevance is not apparent to policymakers. Suc‘p might
appear to be the case since sociology is less quantitative than
either econc:. i = or psychology. But Horowitz and Katz also
attribute this reladve impotence to the fact that sociclogists have
tended to focus on the least advantaged sectors of society, and .
that their macro level prescriptions are more likely to challenge
the ideologies of target institutions or the larger society (p. 89).
However, «this view seems to be an overstatement. Sociology has
had a long-standing influence in the field of corrections, particular-
ly in the Federal Bureau of Prisons, and industrial sociology has
been a uccessful area of application in privaie industry.

The Russell Sage Foundation was established in 1907, dedicated -
to the improvemens of social conditions in the United States
through providing financial suppo: for sociologists to work on
broad-based social problems. The program of the foundalion was
based on the belief that social science could be used in planned
social change. Thus the foundation, like the CEA, was established
within a normative {f.amework, however, one which had far less
precise objectives and which lacked public legitimation.
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However, in operation the program seemed. to depart signifi-
cantly from the foundation’s general goals. Horowitz and Katz
attribute this outcome to the weakness of the foundation's
ideology, which, unlike that of MARC, was relatively vague and
justified an elitist rather than advocacy position. The foundation’s
mandate was to conduct research which would have a high payoff
in policy acceptance without involving the foundation in partisan
politics. It led the foundation to emphasize projects which have
wide public appeal and which increase public awageness of the
benefits\tq be derived from social science. This mandate placed the -——. ——
foundation in the prsition of helping ta make the manage nent of
society more informed, rather thun to meet the reeds of
disadvantaged groups.

The founda¥on’s major contribution to national policy during
the 1960s and early 1970s was in the development of social
indicators—techniques for measuring social change—rather than in
the development of techniques for effecting such change. It also
lobbied for basic research in areas of widespread ignorance where
there is little public controversy, such as the processes of aging and
dying. The foundation increasingly had difficulty in bridging the
#ap between its role in providing information and its potential role
In social action. Its **harder” wing, composed of sociologists who
favor the former role, carried the day, and they, rather than social
workers, gained an upper hand in running the foundation.

In its forthright support of social indicators it has further
served to tighten the relations' ip between social science and
public policy in domestic areas-—those areas in which a
greatest degree of consensus among seie\ctive elites presently
obtains (Horowitz and Katz p. 85). ' N

However, in 1977, a change in leadership of the foundation
occurred. It is too early to tell whether this change will result in a
reorientation of the foundation’s program.

) In addition to these cases of institutionalized involvement in
- Federal decisionmaking, Horowitz and Katz examine some cases in
which social science. was involved in specific institutional changes.
at the national level. In 1948, President Truman by executive
order required equality of treatment and opportunity for all
.versons in the armed services without regard to race, color,
religion, or national origin. Military leaders were at a loss as to
how to implement this order. A team of socigl scientists was hired
by the Operations Research Office of the U.S. Army to determine
40w best to deploy black manpower within the army, an effort
called Project Clear. Social scientists provided operational data on
the use of manpower resources and recommendations for their
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redeployment. But as Bogart points out, social scientists were used
to legitimize and operationalize a decision already made elsewhere.

The Army’s desegregation was willed by historical necessity,
not by research. it would have come about without Project
Clear and perhaps not very differently or very much later.
Social research was conducted on a large scale and at a
substantial expense in the process of arriving at the decision
and in working out the procedure for implementing and
enforcing it (Bogart 1969, p. 41).

The Brown v. Board of Educatmn decision by the U.S. Supreme
Court is a mofe dramatic case. Horowitz and Katz conclude that it
represents the “most significant utilization of soctal science input
into the direct transformation of domestic pchcy" (p. 218). The
Court'’s finding that .a constitutionally guaranteed right had been
violated was based on<behavioral science data and reasoning. In the
opinion of the Court, legally sanctioned segregation leads to feelings
of inferiority. A sense of inferiority lowers a person's motivation
to learn. Thetefore, publicly sanctioned segregation of children
based onrace in the public schools leads to an.wunequal educationat
experience,

The decision ushered in a period of controversy over the role of
social science in judicial decisionmaking. One line of criticism
charged that in using nonlegai evidence as a basis for reaching its
decision the Court was actitg as a policymaking rather than a
judicial body. Furthermore,’social science was an improper form
of evidence, and decisions based on invalid evidence are invalid.
Some blacks argued against the ruling on the grounds that they
would rather have segregation struck down on moral and legal

\ grounds than -on the basis of social science evidence. What if
research ‘findings should change and show no deletenous effect of
segregation? Some social scientists agreed:

What if, some social scientists wondered aloud, this became a
legal precedent, and one had to prove damage to insure
- equality under the law? Right to equality should be
protected, it was argued, even if it were not harmful to
another party (Horowitz and Katz 1975, p. 130). y

This latter criticism represents a misunderstanding of the
- -, relationship between means and ends in the policymaking process.
The cyiticism assumes that integration and equality of opport 1ty
were both goals of public policy. In reality, the :irmer was
as a means to the attamment of the latter. Equality was nev
issue in this case; that mguaranteed by the Constitution. What jwas -
¢ at issue was segwgauon as'a public actxon against which thete is

Q . .
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no explicit constitutional prohibition. Therefore, uriil integration
is declared national policy, the courts had to find some way of
linking segregation instrumentally with the attainment of equal
rights_in order to declare such actions xuegal Social science was
used to establish that.link.

Other criticisms of the validity or the qualily of the social
science findings shed furt’ier light on the role of social science in
policymaking. While Kenneth Clark’s data, showed a higher
imncidence of negative self-image among southern. blacks than
among southem whites, they also showed a higher incidence

. among northemn blacks than northern whites. This latter finding

was never dealt with by the Court in reaching its decision. The
works cited by the Court were highly selective rather than
comprehensive. Furthermore, the little research that existed at the

. time was largely unpublisited, and the Court had to base its

Q

deliberations on the opinions of social scientists rather than
objective facts. Ironically, most of the research on the effect of
segregation on educa »nal oppcrtunity has been conducted since
the Court's ruling, a fact which suggests that the involvement of
social science’ is more likely to follow than to precede institutional
change. And finally, the research used did not prove that
segregation caused educational retardation, merely that a correla-
tion between the two existed, raising many of the same questions
regarding czusal attribution that were engendered by research on
the association between smoking and lung cancer.

Thus, argue Horowitz and Katz, the Court made its decision on
its sense of the effect of segregation and on the requirements of
the Fourteenth Amendment. The Court was swayed by the
testimony of social scientists, but it used that testimony to
rationalize the prior decision:

...social science was not the foundation of the decision; it was
used to lend weight to what the justices clearly were

- persuaded was true: that segregated education is unequal
education. The problem that the proponents of segregation
faced was not that social science led the court down an
erroneous path; rather ii was that the time had come in the
judgement of the court—and judging from the initial media
response, in the opinion of many opinion makers—for blacks
to take their place as full-fledged U.S. mtxzens (Horowitz and
Katz 1975, p. 132).

" Social science played a more substantial role in what have come
to be known as the negative income tax experiments. Social

" scientists not only formulated the need for them but designed

them as well. However, Horowitz and Katz are of the opinion that
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the impact of those experiments on national policy will be
marginal. He notes that the concept of a negative income tax must
face the tradiiional public hostility to welfare as well as the
insistence on work as a way out of poverty. American ideology
focuses governmental attention on solutions involving employ-
ment rather than income maintenance or redistribution.

However, we feel that this criticism is overdrawn. It does not
take into consideration the distinction between inherent values

" and instrumental values (Kaplan 1964, pp. 393if.). fnherent values

are espoused because of the value they répresent to the holder in

- and of themselves. Instrumental values are espoused because they

are believed to be a necessary means to the attainment of values
that are inherent in nature. American ideology prescribes work as
a solution to poverty because work is an inherent value. It opposes
various forms of income supplementation because of an assump-
tion that such supplementation will take away the recipient’s
1centive to work. In this sense, opposition to income supplement-
. ‘on operates as an instrumental value. The negative income tax
e. eriments are testing an instrumental, not an inherent, value.
They are testing the effect of income supplementation on
motivation to work; they are not testing the value of work per se.
If the research can destroy the presumed negative correlation
between income supplementation and work 'incentive, it may
change thé attitude of policymakers toward such programs.
However, if opposition to income supplementation is considered
to be an inherent value (“people should not get something for,
nothing”’), the experiments are irrelevant to policymaking; there is

.no way they will have any impact on policy if they produce

evidence contrary to that value.

Toward a Theory of Utilization ’

From a review of these cases, Horowitz and Katz draw a
number of conclusions which form the basis of a rudimentary
theory of the utilization of social science in institutional change.
They are based on two conditions under ‘which government
agencies will utilize social science: (1) when social science
organizations have provided services in the past which legitimize
the decisions of policymakers; and (2) when knowledge regarding
the specific issue at hand is not sufficient to justify reliance on
conventional, intuitive, or commonsense approaches to decision-
making—when, in essence, managerial techniques break down. The
Federal Government, they argue, has been unwilling to establish
and support a policy voice for social scientists, with the exception
of economists, because such scientists have demonstrated litle
usefulness in either legitimating existing decisions or providing -
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knowledge where such is lacking. Given this lack of confidence,
private foundations provide an important bridge between social
scicace and public policymaking. They support such activity when
the risk of its payoff is high and thereby foster”developments
which ultimately may be perceived ss useful in the ‘public sector.

Horowitz and Katz explain the functions which social science
performs when it is utilized. Social rcience is almost invariably
employed to rationalize decisionis tha. are controversial and in
broad public view and that are made on th= basis of criteria other
than scientific evidence. Social science rerommenriations are
‘accepted or rejected on the basis of their conformity with political
preferences rather than the inherent quality of the research. On
the other hand, social science is used to provide “quick sociotech-
nical fixes” to assist the decisionmaker in overcoming problems
that arise as a result of past decisions and policies.

This conception of the functions of social science can be
clarified by thinking of policymaking in a means-ends relationship.
Decisions regarding the ends to be served by policy are made on
the basis of the decisionmaker’s values or political - preferences.
Social science will be used in making those decisions to the extent
that it supports those wvalues or preferences. Decisionmaking
regarding the means for achieving those ends, when they pose
alternatives that are equally acceptable to the decisionmaker, are
made on the basis of evidence or Judgment about their relative
effects on the ends to be achieved. Social science may influence
the outcome of those decisions to the extent that the decision-
maker perceives a lack of sufficient knowledge to make such
decisions. Thus social science theory and research are given a freer
hand in the design of implementation strategies or the evaluation
of public programs, than in the selection of public goals and
objectives, '

Schorr (1671), a seasoned observer of national welfare policy,
comes to similar conclusions. By temperament and training he is
disposed to believe that scientific knowledge can provide direction
to social reforms:

Still, I have spent ten years observing the development of
national welfare policy at close hand and must acknowledge
that social science had rather little to do with it (Schorr
1971, p. 155).

Schorr éxplains his view of the utilization process with what he
calls the “theor; of randomness.” Policy does not move, in his
view, from trial and error to new trials. Although the solutions
proposed in a given policy do relate to publicly recognized needs, _
there does not seem to be any connection from one solution to
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another. kach solution is designed without any consideration of
prior efforts. However, Schorr is quick to point out that social
policy does not develop randomly when viewed from a political
perspective, li responds predictably and consxstent.ly to the desn'es
of the electorate as expressed through the political process.

As an example of his theory of randomness, Schorr cites the
fact that economic dependency has been assumed to be a curable
handicap in the welfare proposals ot tiie Kennedy, Johnson, and
Nixon administrations. In fact, he argues, the proposals of all three
administrations look alike. There was no attempt in any of them
to incorporate the effects of prior efforts to cure dependency. In
the urban development field he notes that urban renewal gave way
to comprehensive rodevelopment, which in turn gave way to the
Workable Program, to Community Renewal, and finally to Model

Cjties. Yet, he argues ‘there is very little to distinguish the

underlying assuirptions in any of these programs. The develop-
ment of truly new programs such as the Elementary and
Secondary Education Act of 1965, and Commumty Action
Program and the Family Assistance Plan, have little to do with
social science. They were dictated, he argues, by powerfu! events
going on in s.ciety at large, by a reaction of guilt on the part of
the affluent public to the persistence of poverty, to the death of
President Kennedy, to the civil rights movement, and to the urban
riots of the late 1960s.

The point bemg illustrated may be clear; we get forward
movement in social policy out of the resonance of deveiop-
menis what are quite unrelited to social science and maybe

satisfy its sources before anything elre, the astual design of

unrelated to reason. Because such forw-s€ Eovement must

programs st ows little fundamental infl:ience cial science.
Along wiin that, as has been already said, on some matters
we get no movement at all (Schorr 1971, p. 158)

Schorr arrues that pubhc values determine the direction of
social policy, and to this extent the development of policy is
rational. He cites two dominant values: greed and pragmatism.
Greed is reflected in the fact that Americans seem motivated to
maximize their individual possessions of material goods, and to
make sure their acquisitions exceed those of someone else. As
evidence, Schorr cites the fact that increases in the amount of
education in the United States do not greatly affect poverty. The
average level of education has risen dramatically during recent
years, but this rise has had very little apparent effect on the ability
of people to increase their income or job status. Schorr forsees the
time when a college education will be a requirement for en‘rance
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into the job market. In contrast, the average duration of education

"in Great Britain is no more than the educational level achieved by

poor people in the United States. Yet the structure of Briiuin’s
labor market is not markedly different from ours. Therefore,
concludes 3chorr, one’s ability to compete for a job depends more
on the amount of education one has relative to others, rather than
the absolute level of one's education.

The values being asserted are greed for money and status and
the right of the powerful to the spoils. Most people in the
country appear to be unwilling to give up having more than
someone else or feeling better than someone else whatever
peace or sense of community might be produced (Schorr
1971, p. 159).

Pragmatism as a public value also dominates social policy.
Schorr acknowledges that a few programs may seem to have rested
on social science theory: President Kennedy’s program on delin-
quency prevention, the war on poverty, and Model Cities.
However, on closer examination, the persons actually involved in
the programs often had competing theories or intérpretations of
theories. In addition, the administrators of the programs selected
those theories or aspects of theories which were consistent with
feasibility. The result was that, in operation, the programs often
did not reflect the theories from which they were designed and
often reflected no consistent theory at all.

Schorr argues that theories are resisted by politicians and
bureaucrats for four reasons: (1) They are a threat to those whoss
skills are based on intuition and personal experiencg. (2) They are
a threat to representative government in which decisions are based
on an amalgamation of the various interests in society, rather than
on some rational calculation. {3) They cannot be tested within the

" 3-year time perspective of each national administration. When

administrations change, the new one is not particularly interested
in concluding the experiment begun by the former administration;
instead it will reshape an inherited experimental program to serve
its own purposes. (4) There is 4 tendency in government to prefer
incremental developments over experimentation. Incrementalism
accommodates old interests while attempting to develop new
patterns. Some theories cannot be tested by increments of this
nature; thev require a fresh start or a pure contrast from
established practice. :

To sum up so far: social scieqee has rather little relation to
policy development because policies are determined by values
that are often unrecognized. These values, in turn, determine
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the very definition of the issues, and so we get fed back to us
the solution to the issues that our values demand. Then our
resolutely pragmatic approach to government makes it harder
from one decade to the next to know what theories and
therefore what programs are servmg us well or poorly (Schorr
1971, p. 183).

Although Schorr’s assessment of the role of,social science in
public policy appears resolutely negative, we believe it is actually
consistent with that of Horowitz and Katz. Scherr’s assessment
seems focused almost exclusively on the role of social science in
selecting the ends or goals of public policy. In this respect, he
comes away “‘empty handed,” as do Horowitz and Katz. He does
not address the role of social science in legitimizing those decisions
or in implementing them. On these matters the evidence presented
by Horowitz and Katz is more convincing.

Factors Which Affect the Utiﬁzation Prot:ess

The literature discusses a number of factors which facilitate or
impede the utilization of social science in policymaking. Some are
constraints aboyt which little can be done, except to minimize
their ©ffects on institutional change, Others represent elements in
the practice of social science or the process of policymaking which
could be altered. In a 1948 conference sponsored by the Social
Science Research Council, Merton identified two basic classes of -
factors involved in the utilization process (Lazarsfeld and Reitz
1975): (1) interpersonal or organizational problems which stem
from the relationship between the social scientist and the
policymuker, and (2) substantive liitations of scientific research
to meeting the practical demands of policymaking.

We will. deal first of all with problems in the relationship
bhetween social scientists and policymakers. One factor which
scems rather obvious is the frequent lack of any plan of

" implementation to bridge the research findings and the policy

decisions to be made. Often social scientists {fee] it is enough to
report their findings. However, unless those findings are translated
mto a set of concrete actions by which they can be implemented,
they are likely to have little effect. Lazarsfeld and Reitz cite the
work of the President’s Crime Commission as noteworthy in this

-respect (p. 61).

Another factor repom‘d by many authors is the reluctance of
politicians and bureaucrats to use expert advice for fear it will
undermine their own managerial skills. Thus, social science.
evidence may not be rejected on the basis of ideology, validity, or
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relevance, but rz;ther because nianyi experienced and sophisticated
decisionmakers feel that an excessiv reliance on scientific inquiry
can weaken overall managerial performance.

l Administration leaders owe their success partly to their

© ability to make quick decisions involving great risk or
uncertainty. Such decisions are typically based on the
intuitive assessments of somewhat opaque situations. It might
well be that executives do not necessarily distrust or
misunderstand the soCial scientist; rather, they fear that an
important property of theirs, a natural gift for decision-
making, might be impaired by toe rauch concern with its
rational aspect (Lazarsfeld, Sewell, and Wilensky 1967, R.
22). .

There is no ready-made solution fo this problem. However,
awareness by the social scientist of this motivation of the
decisionmaker should muke the scientist less defensive in the
utilization process and more sensitive to the needs of the
. decisionmaker.

A third relationship factor is an inherent conflict in norms for
decisionmaking between those held by the social scientist and
those held by the politician. The social scientist believes in
decisions arrived at through free and open inquiry and is likely to

demand puhblicity for his findings. On the other hand, the"

* politician uses negotiation in an effort to gain commitment for a
course of action, a process that often requires secrecy in dealings
between interested parties.-

A related factor is the charge levied by politicians that the
procedures used by social scientists often lead to elitism. Social
scientfsts demand free access to top decisionmakers in government
which is not available to fine persons in a bureaucracy. They are
not sensitive to the need to integrate findings of research with the
preferences of a politician’s constituency. In essence, they
circumvent the avenues of participation available to others and
take stands in oppositioh to the civic will as expressed through the
political process. -

And finally, as noted by the Social Science Research Council,
social scientists have structural blinders which inhibit their free
participation in policymaking. They often are more oriented

toward gaining the fivor of their peer group than serving the’

public will.
Many academic scieutists value the prestige that their
contributions to basic research and theory give them in the
eyes of their peers more than whatever rewards might be
obtained from clients who would find their work useful
" (National Academy of Sciences 1969, p. 193).
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.This leaves Schorr to conclude that the Nation is structured

around a set of professions and occupations which act like
medieval guilds. Each pursues its self-interest, and each believes in
the validity of its own prescriptions for public policy, which just
happen to coincide with perpetuating its own self-interest.
Assuming that a viable relationship between the social sciex*ist
and the policymaker can be achieved, there remain a number of
problenss which arise from the nature of social science that inhibit

its utilization. Much more attention has been given to these types .

of factors in the literature (Dror 1971; Etizioni 1971; Gans 1971;
Gouldner 1965; Lazarsfeld and Reitz 1975). Four problems are
identified: (1) The policy problem to be researched can be
overspecified by the social scientist's adherence to theoretical
perspectives and research techniques of the discipline in which ne
or she was trained. The social psychologist tends to define a
problem in terms of attitudes which can be measured with attitude
scales; the survey researcher defines problems in terms of target
population characteristics which can be measured through survey
research; and the anthropologist tends to define problems in terms
of cultural world views which require participant observation. (2)
The leap from research findings to practical recommendations
often involves assumptions which are not obviously true or
acceptable to the policymaker. This is more likely to occur when
the scientist uses variables derived from his or her theory rather

than variables that are manipulable and derived from the action

system of the policymaker. (3) The recommendations which the
decisionmaker must accept involve a certain amount of risk due
either to error in the research procedures or to uncertainty
regarding the total range of forces acting on the policymaker.
Social scientists are frequently unwilling or illequipped to venture
into areas of uncertainty. (4) Policymaking involves decisions
governing events which extend into future time frapfes. Research,
on the other hand, is based on known eventgdf the past and
present. Such research is often a poor basis which {o make
policy decisions because it does not account for new or unforeseen
events, nor does it take into consideration the purposéful nature
of human behavior which can act on present events to create a
different future.

These last two factors are referred to by the NatmnalAcademy
of Education as the difference between decision-orignted and
conclusion-oriented research findings (Cronbach and Suppes
1969). The conclusions of scientists are a'ways tentative, couched
in relative terms with limited generalizability. Practical decisions
take conclusions and hazard judgment that, at the present
moment, a certain action is worth taking.

1(,‘{) \
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:
All authors are agreed that the tendency of each social science
to view the world in terms of the traditions of its discipline is a
barrier to their producing policy-relevant results. This does not
mean that o given discipline may not make a contribution to
policy; it is simply to say that the best solution to the policy
problem may not be confined to the perspective of a given
discipline. Horowitz (1971) defines this dilemma as the choice
between “disciplinery excellence and disciplinary pluralism” (p.5).
Truman (1968) develops this point even further. He notes that
Jpolicy research requires the researcher to orient his inquiry toward
a publicly defined agenda. For this reason the policy concern of a
social science declines as the discipline matures and sets its own
agenda as a free and independent entetprise.

Given the inclination in all of

highest prestige to theoretici
\ is most completely orie
from policy concern
{(Truman 1968, p;509).

In addition, the more sophisticated a discipline becomes, the
more inapplicable is its work to public policymaking. Science has
developed in two ways: (1) through abstract segmentation and (2)
through specialization. Science develops by successively abstract-
ing segments of reality for intensive examination, a practice which
Schorr refers to as the error of elaborationism. A value is placed
on greater and greater precision rather than greater and greater
utility.

e social sciences to grant the
—those members whose work
to the discipline—a tuming away
a field matures is scarcely remarkable

Students are taught to abandon unlearned common sense and
with it, simplicity... . This is not to plead for reductionism
but only to name the parallel error of elaborationism (Schorr
1971, p. 164).

These segments, by themselves, no longer correspond to reality
and therefore have to be put 'back together before policy
prescriptions are possible.

Through specialization each science tends to develop a cognitive
structure from which it defines the world. Each therefore defines
the problem at hand differently, resulting in a competition among
paradigms rather than a confrontation of facts. Truman refers to
this state of affairs, in the words of Margaret Mead, as

a rebellion of the educated man against a new kind of
ignorance. . . not the stimulating ignorance of the unknowm,
but the ignorance of what is already known (Truman 1968,
p.150). T

. 4
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Toward 2 Resolution of the Utilization
Probiem '

A number of proposals have been put forth to bridge this hiatus
between the social sciences and public policymaking. These
proposals can be summarized in terms of models of how the
relationship between social science and policymaking should be
structured. On one extreme is the model of the social engineer as
proposed by Janowitz and Lazarsfeld ( Lazarsfeld and Reitz 1975).
This model involves the social scientist working with the decision-
maker in the direct application of existing theoretical knowledge
to produce answers to policy problems. The engineer works on
whatever problems are assigned or defined by the policymaker,
leaving the selection of goals and objectives outside the utilization
process. While such a model seeins democratic in that it does not
pit the social scientist against the public will as expressed through
. the political process, it side steps the problem of ideology, the
relationship between values and facts. It assumes that villue debate
lies outside the formal or ratior.al parts of decisionmaking and that
social science has no role in that debate. The model also ignores or
at least has not provided soiutions to the practical problems of

translating social science theory' into policy prescriptions as

.discussed in the previous section. In its most extreme form the
social engineer becomes a “hand maiden” or mandarin of the
decisionmaker; a position advocated by Moynihan, '

What institutional role-may the social scientists expect to
play in public affairs? The answer ‘seqms clear enough. The
role of sacial science lies'not in the formulation of social
policy, but in the measurement of its results {(Moynihan
1969, p. 193}. .

A somewhat more ambitious role is embodied in the clinical
model as advocated by Gouldner (1965) and Rossi (1969). In this
model the social scientist interacts with the decisionmaker in all
phases of the decisionmaking process. He assists in the clarification
of goals and objectives as well us in proposing appropriate
programs and in evaluating them. While this model allows for a
more influential role for the social scientist, it is not clear on what
basis social scientists enter into decisionmaking that deals with the
goals or purposes of social policy. Do they have an ideology or
value system from which to debate with the decisionmaker, or do
they simply offer their services as a logical thinker to spin out the
potential consequences of alternative actions?: Most social
scientists who operate in this manner either implicitly or explicitly
bring some ideology to bear. The question is, from whence does
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the ideology derive: from social science, from personal philos-
ophy, or from some public process? The mode! does not answer
this question.

A third model takes a more detached view. It does not pretend
to close the hiatus, but rather incorporates it into the policy-
muaking process. The enlightenment model as proposed by Jano-
witz, is one in which the social scientist develops a series of broad
scale studies of complex social systems (Lazarsfeld and Reitz
1975). These studies result in bodies of data and new modes by
which society can evaluate its present goals and objectives and
develop new ones. The impact of the social sciences is indirect
rather than direct. While working on the same issues being dealt
with by the policymaker, but independently of the latter, social
scientists have a good deal of freedom to define problems and
pursue inquiries on their own initiative. This model is probably
preferred by most social scientists. However, in what way does the
model avoid the danger of existing practice whereby disciplines
define their agenda in terms of self-interest rather than the public
interest? As a partial answer, Truman proposes a process of
reciprocity between decisionmakers and social scientists. This can
take the form of an exchange of employment on a temporary
basis, or the organization of periodic seminars and conferences in
which social scientists @d decisionmakers come together as equals
and exchange viewpoints. Although the model avoids the role of
ideology in the utilization process, it does provide the social
scientist freedom to pursue lines of inquiry that may be based on
alternative ideologies.

A fourth model represents the extreme of detachment. In the
nonparticipation model it is argued that social scientists should
not attempt to influence policymaking through participation in
any government sponsored activities (Horowitz and Katz 1975, p.
158). Social scientists should continue to write and do research as

independent academicians. To the extent that their resujts are

useful, they will be picked up in the policymaking process. This
position is advocated not only hy conservatives who wish to
preserve the freedom and independence of the academic com-
munity, but also by radicals who have an ideology antithetical to
that of the established government and see any form of collabora.
- tion as a threat to that ideology. .

And finally there is a movement toward the creation of a new
discipline, policy science, which would deal with the hiatus by
integrating  social science perspective with the process of public
-decisionmaking. The policy science approach has had many
supporters; principal among them is Dror. However, the notion of
a policy science has not vet been worked out in operatianal detail,
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which may be one reason why it has not taken hold. It also has
not resolved the problem of how to integrate scientific processes
and Public values. It appears that the key to bridging the gap

between the practice of social science and the process. of

policymaking lies in the integration of a scientific perspective with
the articulation of public values. Toward this end, it is essential for
the social sciences to develop normative systems as the basis for
their empirical work. .

An important beginning on this task has been provided by
MacRae (1976). After analyzing the devaluation of ethics in the
social sciences, MacRae proposes that a formal process called
ethical discourse be undertaken so that each of the sociul sciences
as a discipline can construct ethical or normvative theories of
human behavior. He provides some rulesfor the conduct of this
discourse and discusses how it might proceed. Such systems of
ethical thought already exist in economics around the efficient use
of scarce resources, as we have already noted. A long tradition of
political philosophy concerned with the proper role of the State in
human affairs exists fn political science. Normative theories abide
on the fringes of psychology in the work of Maslew, Rogers,
Freud, and Piaget. The field of sociology has an implicit normative
busis in its quest for social order, as reflected in the work of
Parsons. Normative systems need not impinge upon the practice of
science; they simply make more explicit the values upon which

© particular scientists practice. They would serve to increase public.

debate over goals and objectives, because alternative normative
frameworks would be articulated along with the evidence of their
practical consequences.

Conclusions

Let us summarize what can be said about the utilization of
social science in policymaking and, more particularly, in institus
tional change. In the first place, the utilization process rests on a.
presumed unity between fact and value, between theory and
practice. The utility of scientific theory or evidence for public-
policy rests on its compatibility with the value system of the
persons who must act in that policy context. Social science cannot
be treated as an entity separate from the political process, the
former to be appended onto the latter. Social scientists carnot
seek both freedom from commitments to particular interests or
values and receptivity to their work by persons involved in public
decisionmaking. Policymaking is viewed as a moral process; and if
social science is to be utilized in that process, it must come to
grips in its very analysis with the public. values being expressed.

19¢
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The distinction between pure and .applied research similarly is
found“to be erroneous. Lazarsfeld and Reitz cite evidence that
contributions to basic theory are just as likely to come from
applied research as from pure research. So what is required for the
utilization of social science in public policymaking is a fusion of
theory and research with public values. '

Secondly, the extent to which a particular social science gets
utilized in puBlic decisionmaking rests on three factors: (1) the

_presence of a normative basis to the discipline’s theory, (2) the
* ‘quantifiability of its propositions, and (3) the compatibility of its

normative base with the dominant ideology of the decisionmaking
system in which it is to be applied.

Thirdly, the ability of social science to foster or bring about
institutional change depends on a prior value consensus in the
decisionmaking system, or the breékup of a prigr concensus which
blocks such 4 chdnge. Those social science propgsitions that are

compatible with the value consensus or ideology of the decision-

making system will be adopted. Those propositions. which are not
compatible will be adapted, if adopted, to serve the needs
reflected by that ideology. “The point is that social science has-
little discernable influence unless it is taken up and exploited for
political reasons” (Horowitz and Katz 1975, p. 132). Proof of this
axiom lies in the fate of publicly commissioned social science
research thit results in findings which are undesired or unexpected
by political leaders. Such a fate befell the work of the presidential
commissions ‘on drugs, obscenity, and population control.

A fourth and related observation is that a consen.us over values
is not created by rational, scientific evidence; it is shaped by forces
that are political or economic in nature. When dissension exists,
the infusion of social science vvidence can influence the tide of
battle between competing interests or value svstetns, but can never
determinc its course. Presumably, that scientific perspective will
prevail which is associated with the political interests that win the
contest. TR
_ Fifthly, the implicit ideology or value system of a social science
is related to its structural location with respect to the target

. institution. For example, the work of political scientists is

concentrated in the Department of Defense and the State
Department. It tends to emphasize the tasks of the dominant
sectors of _§qci and the management needs of government.
Psychologists also “are heavily involved in the Department of
Defense as well as private industry, and their efforts also tend to
focus on improving management effectiveness. Often sociologists
are concerned in domestic affairs where they are associated with
the interests of the least advantaged in society. Sociologists have
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weak public sector support and are more heavily dependent on
private foundations. When the explicit ideology of social scientists
is contrary to the ideology of the target institution, as was the case
with MARC, the formegshould be structurally independent of ‘the
latter, i.e., not dependent on it for financial support or poiitical
iegitimacy. In this manner, social science can be used in advocacy.

And finally, when social science is used in planned institutional
change, its role can be twofold: (1) to rationalize or justify the
goals or objectives of change that are selected dn ideological or
political gvounds, and (2] to determine the best means for
attaining those objectives when other bazes of decisionmaking are
deemed inadequate. Thus the -role of social science cannot be
characterized inherently as either that ef a “‘change agent” or that
of an ‘‘establishment tool.” Socisl science can be used either to -
encourage change where a prior concensus for such change exists,
ar to protect order where such order is consistent with prevailing
values. ) )

[t is clear from this analysis that a reawakening to the
importance of ideology in public decisionmaking is essential if
there is to be a more effective utilization of social science. There
must be a re-establishment of some kind of organic relationship
between the practice of science and public ideology. The two can
no longer Le seen as discrete dctivities bordering on the anti-
thetical. To become involved is to become committed. For social
scientists consciously to align their research and theorizing with
explicit ideological positions does not mean that science neces-
sarily tecomes a ward of the State. Social science can be carried
out in an advocacy framework at the service of a variety of
ideologies, as has been demonstrated in the cases discussed in this
chapter. Such’ an approach would provide a clearer basis for
judgihg the relevance qf social science evidence and should
increase its utilization in the decisionmaking process.

\ Y
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CHAPTER 6

'CASE STUDIES OF
CORRECTIONAL REFORM

A deep gap divides sorial science knowledge and correctionsl
practices. Conditions and programs in the criminal justice system
contirue much ds they have for des, despite mounting
criticaarm and proposals for change. Sykcial scizrtists have developed
models of ideg} prisons, redefipiig their goals and programs.
However, these models largely remain theoretical consiructs, as
information on how to implement them is lacking. The literature
on corrections fails fo use appropriate ~oncepts to explain the gap

~-  between public policies and actual achievement. Models involving
( the functions and processes of organizations need to be used in
carrectional reform (Killinger 1976). s '

In this chapter we will examine examples of correctional reform
in an effart to understand this problem of implementation. We
shall use the generalized model of institutional change developed
by Blase and Bumgardner described in chapter 1 as the basis of our
analysis. A general overview of the current state of theory and
practice in corrections will -be~presented, followed by two
examples of attempts to implement instifutional change. One case
involves experifnentation within the prison system: the-use of the
Morris model for imprisonment at the Federal Correchion
Institution at Butner, North Carolina. The other .ase involves ~o
alternatives to incarceration: the dginstitutionslization of the
Massachusetts juvenile corrections system.

An Overview of the Corrections Systém

_ - . . ‘
The institutional variables and linkages in the Blase model of
instigution building are useful in analyzing the opportunities and
potential for change in the corrections system. As that system is
examined, one notes the fact that change rarely is a consequence -
of planned social poliqy. More often, it is s cesponse to crisis
situations or external pressures from the judicial system. In this
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section, the nature of lead;mhip doctrine, program{}ublic
attitudes, and resources of the prison system as a‘wha will be
considered.

Leadership in the correctional system is diffuse. The Federal
Governmuent, under the Bureau of Prisons (BOP), operates-the.
Federal penal system which had 43 institutions as of 1977. Exch
State maintains its own prison system. County and city govern-
ments operate their cwn jails. Not only does leadership cut
vertically through- the levels of -government, but horizontally
actoss the three. branches as well. Executive and legislative
initiatives provide. leadership, guidance, and resources to
prison systems. Recently the judiciary alsc has taken an active role
in their guidance. N

The BOP, under the Department of Justice, is funded through
Congressional appropnatlons Although responsible for providing
fadilities for the incarceration of individuals who have violated
Federal laws, the BOP can provide leadership for other prison
systems through experimenting with diffe;ent models for im-
prisonment. Also within the Department of Justice is the Law
Enforcement Assistance Administration (LEAA), .established
under the “Omnibus Crime Control and Safe Streets Act of
1968." It provides leadership and assistance to State and local
prisons as well as assists in law enforcement and other activities.
Since 1968, the LEAA has spent over $1.5 billion aiding various
correctional systems in the United States.

The LEAA has been criticized, however, for not providing
sufficient leadership to States. Serr]l (1976b) notes two condi-
tions exacerbating this situation. The first involves the rapid
administrative turmnover within the LEAA. In the 9 years since its
birth, the Nation has had seven attomeys general and five LEAA
directors. The LEAA is strongly influenced by the political
climate; priorities shift as administrators change. At the State
level, directors responsible for administering the categorical grants
are influenced by State politics and also have served for short time
periods. This lack of continuig¥ limits the possibilities . for
long-range planning, which is ifportant for investment decisions.

The second condition involves the nature of most LEAA grants.
As part of the “New Federalism,” the LEAA initially gave block
grants to designated State planning agencies. This form of Federal
spending has engendered much criticisin, as little innovation
characterizes) State spending. Governor Brown of California has
called State éxpe'xdztures of LEAA funds a waste and said that
such spending should end unless the Federal Govemment can
prove that it cgmtnbutes to a reduction of crime. :
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The LEAA has begun moving awsy from the block grant
. approach and increasingly has awarded grants for more syecified
- activities. The percentage of LEAA funds given in block grants to
States dropped from 70 percent in 1870 to 54 percent in 1975.
-Priorities can be expressed better in this manner, though critics
feel that stronger leadership is needed and that mirimum Federal
standards for all prisons should be established.

A recent proposal to Congress, introduced by Representative
Robert Kastenmier of Wisconsin and supported by the Carter
Administration, represents a move in the direction of standard
setting. The DLill would give the Justice Department the clear
legislative authority to initiate suits involving institutional abuses
that fall into a broad repeated pattern or practice. Presently, the
authority of the Justice Department to engage’in such actions is
questionable. The legislation is opposed by the National Associa-
tion of Attorneys General who say that enactment would lend
Congressional "endorsement to the growing intrusion of Federal
courts into State affairs. The States point out that Federal court
decisions affect State spending, demanding that miillions of dollars
be appropriated from State budgets for institutional changes. This
budgetary discretion, 'they argue, is the function of the State and
not of the Federal Government (The New York Times, May 8§,
1977).

This objection reflects concern about the increasing role of the
judiciary in coggectional systems in recent years. In fact, by
default, judges7qfign have become the leaders in prison reform.
For years the cotirty had maintained a *“hands off” attitude toward'
the prisons. DuringiXhe 1960s, as minority groups pressed for civil
righits, prison reform became a judicial concern. In 1961, the
courts set a precedent for involvement in a landmark decision
permitting the Black Muslims religious freedom in the prisons.
Prisoners were to be covered by the First Amendment right to
practice the religion of their choice. Since then the role of the
- courts has.increased steadily as they have been inundated with
thousands of lawsuits. Such suits have been initiated largely b
activists within the prisons.

Many feel that lawyers have done more to improve living
conditions in the prisons than have reformers over the last 100
vears. Rights won in various jurisdictions include freedom from
mail and literature censorship, access to judicial relief and to the
media, due process in disciplinary and transfer procedures, and
. expanded visitation rights. Certain forms of punishment have been
outlawed as being “cruel and unusual.” In 1970 a Federal court
set a precedent by ruling that the entire Arkansas prison system
was unconstitutional, constituting cruel and unusual punishment
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in violation of the' Eighth Amendment. By 1977 overcrowded
conditions in the State systems of Florida, Georgia, Alabamas,
- Arkansas, Mississippi, and Louisiana had all been declared uncon-
stitutional on these grounds.

Yet there are important limitations to the leadership potential
of the judiciary in the cause of prison reform: (1) The judiciary
can act only retroactively. It cannot shipe the direction for
corrections beyond attempting to bring prison conditions up o
somé certain minimal standards. Judge David Bazelon of the U.S.
Court of Appeals for the District of Columbia reports that he asks
the question *Does it make you sick?" as a criterion for deciding
whether or not Federal intervention into a correctional system is
warranted (The New York Times May 8, 1977). (2) Decisions
apply only to prisons over which a given court has jurisdiction.
Lower court decisions may require years of appea! before they can
reach levels at which they affect conditions widely. (3) Prison
officials, State legislatures, and chief executives have developed
many ways for circumventing court decisions. While following the
letter of the law, the spirit can be perverted through manipulation
'. of conditions unaffected by specific rulings. For instance, Ala-
bama, in an effort to comply with a court ruling specifying less
crowded conditions in State prisons, is sending the overflow to the
county jails® which are already desperately overcrowded. In short,
the courts may set down regulations to uphold the Federal
Constitution, but énforcing them is another matter.

‘At the State and local level, concern for correctional practices
often has low priority. Still, under certain circumstances, Gover-
nors will urge reform, and dynamic leaders in the correctional fieid
“will be apPointed to change the ifistitutions. However, the
fragmentation of leadership in prison reform often leads to
inaction or bodes ill for the prospects of sustained change once it
has been initiated. Legislative bodies and executive branches have
largely abrogated their responsibility in leading and supporting
changes, leaving the courts to pick up the pieces.

Beyond fragmentation of leadership, conflicts over doctrine
regarding the purposes of the.correctional system and of incarcera-
tion arg great. Ideological differences are reflected in the lack of
systemic or institutional goals and the lack of agreement on
strategies for attaining such goals. Disputes hinder attempts to
alter the system and to implement change. Since current contro-
versy centers around the issue of imprisonment, it is appropriate
to consider the role of incarceration in a historical context.

Imprisonment is a penal sanction for serious offenders has not
been common umil the last couple of centuries. Previously, jails
had been used to hold petty offender, vagrants, alcoholics, the
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mentally ill, debtors, and other people considered as public
nuisances. Special fortresses were sometimes used to hold persons
in political disfavor. Felons, however, were subject to capital
punishment and various forms of corporal punishment, rather than
incarceration. At that time, people held litﬂe hope for reforming
criminals.

A change in public attitudes was reflected in the late 18th -

century when the Quakers established the first penitentiary in
Philadelphia. Offenders were isolated from the community so they
could meditate, read the Bible, and repent for their misdeeds
(Morris 1974). Thus began the concept of individual rehabilitation

-made possible through incarceration. This idea, boosted by the

Enlightenment, soon caught on. Public expectations of the
potential for reforming individuals grew. Between 1820 and 1840,
penitentiaries and other types of asylums became widespread, In
isolated environments free of corruption, individuals were subject
to military-like precision in their daily lives. This was expected to
bring order to an individual’s life and cure criminality.

By 1870, it became clear that the workings of penitentiaries and
other asylums were not as had been originally intended. The
institutions were overcrowded; disorderly and cruel practices were
common. Officials continued to describe the goal of m%ﬁmtions as
rehabilitation, but practice differed from strategies designed tc
achieve that end. Custody had replaced rehabilitation as the
function of incarceration. As the composition of society grew
more complex, the general public was no longer able to identify or
sympathize with the inmates and accepted this shift in function.
Persons incarcerated were often “outsiders,” either members of
new immigrant groups, or people with little political leverage as
reflected in their lower-class status. Still, demands for deinstitu-

* tionalization of some categories of prisoners, such as widows and

children without support, developed and grew during the Progres-
sive era.at the tum of the century. However, prisons remained full,
and the controversy* regarding the incarceration of convicts
continues to this' day. Deinstitutionalization, prison conditions,
and programs to rehabilitate offenders remain sources of heated
debate.

Rehabilitation, the recurring theme for corrections, continues
to be subject to dispute, much on the same grounds as in the past.
Wright (1973) describes this purpose as “a wolf in sheep’s
clothing” (p. 323). Critics claim that false rhetoric rather than

- accomplishments characterizes rehabilitation programs, that, as in

the past, they mask the custodial functions and often coercive
practices of prisons. The model is attacked by some as inherently
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faulty, for it assumes criminal behavior is the act of a *‘sick”
individual, implying that if the individual is **cured,” he or she will
rio longer commit crimes. Mainfaining instead that crime is often
the product of rational decisionmaking in a limiting social environ-
ment, critics find this “medical” model an inappropriate frame-

work on which to base correctional programs. They point to the -

lack cf effectiveness of these programs in reducing recidivism. The
“Martinson report” and other studies have lent weight to.these
attacks (Lipton, Martinson, and Wilks 1975).

Some former supporters of the rehabilitation f{unction of
prisons have withdrawn their support. Ramsey Clark, former U.S:
Attorney General, is & case in point. In his book, Crime in
America, he muintains that the criminal has a mental disturbance
and advocates rehabilitation through indeterminate sentencing and
special programing. Subsequently, Clark has changed his opinion.
He now favors ‘‘the elimination of the prison as we know

. . the big houses can’t work and we need to eliminate the

- notion of reforming them because they can’t be reformed. The

concept is wrong, the concept of isolated remote confinement”
(Serrill 1976b, p. 8).

Advocates of rehabilitation note that inadequate leadership,
financing, outside support, staff training, and time have limited
rehabilitation attempts. They maintain that rehabilitation has
hardly been given a chance. Advocates also claim that critics may
expect too much. The strength of societal forces on the individual
outside of prison may counterbalance rehabilitative gains made
within prisons. Still, they argue, this does not imply that prison
programs should not attempt to equip inmates with skills which
might be helpful on the outside. *“Given the continued existence
of prisons,” they ask, ‘‘what should be the goal of imprisonment,
if not rehabilitation?”’

- Beyond rehabilitation, other purposes of imprisoninent have

been suggested. Deterrence is a controversial function. Evidence

suggests that sanctions do have a deterrent impact but that this
impact varies with the certainty of sanctions, the nature of the
value challenged by the criminal act, chgracteristics of the rule
breaker, and the type of sanction (Tittle and Logan 19873).
Although the theory demands further study, proponents of
deterrence believe that lengthy sentences are unnecessary to achieve
this objective. Wilson and Van den Haag feel that 1- to 2-years
imprisonment carries a sufficient deterrent effect for serious
crimes (Serrill 19764). Others feel that, rather than nenrmg to
eliminate criminal acts altogether, deterrence tends to shape the
nature of crimes committed and the type of victims selected.
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108 SOCIAL SCIENCE AND INSTITUTIONAL CHANGE

Individuals will prefer to commit crimes which engender li‘tle
probability of prosecution.

In the retribution or punishment model for imprisonment, the
State assumes the role of avenging an act which violates societal
notions of justice. Prisons function to maintaiu the social order by
defining limits of acceptable behaviors. Denmark, noted for public
enlightenment and liberalism, considers the American preoccupa-
tion with treatment and rehabilitation of prisoners to be nonsense.
The purpose of imprisonment in Denmark is punishment (Serrill
1977). The importance of humane treatment within this context is
emphasized, however, and vocational and educational programs
are available to prisoners more generally than in America. Thus,
given punishment as a purpose for incarceration, mistreatment is
by no means implied, for the act of incarceration is considered
punishment enough. _—

Incapac tation is still another model for incarceration. It is

based on the notion that dangerous individuals should be kept off
the streets. Unfortunately, accurate methods for determining who
is dangerous do not exist, and one runs the risk of incarcerating
individuals who are not dangerous in an attempt to avoid releasing
those who are. Since Anglo-American tradition dictates that the
guilty should go free rather than the innocent be incarcerated,
incapacitation is of limited usefulness and is considered by some as
immoral (Morris 1974).

A new Jreintegration” model attempting to synthesize the
better aspects of past thinking with practical experience and
research findings is proposed by Morris. In this model the
legitimate function of incarceration is deterrence and punishment.
Given these purposes, certain principles are important to assure
the rational and parsimonious use of imprisonment (Morris 1974,
p. 80): '

1. The least restrictive senterce should be applied. -

2. Imprisonment should be a sanction of last resort. :

5. The ‘extent of punishment should be limited by that which is
deserved by the crime itself.

Within prisons, Morris would like to see the rehabilitative ideal
“liberated" from its more corrupting tendencies. He considers
mandatory and coerced participation as a corruption of this idea:
and suggests that it be replaced by the concept of facilitated
change. Graduated testing ‘of fitness for freedom through various
release proj should be substituted for current practices of
reliance n parole board predictions for determining the
suitability/of release. On these and other principles, Morris hopes
to develop a maore humane approach to imprisonment.
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Ideologies which underlie proposals for broad changes in
correctional institutions can be grouped into two categories:
pragmatism and abolitionism. Morris, considered a pragmatist,
believes that prisoners are victims of a socioeconomic system that
discriminates against the poor and minorities. However, pragms-
tists are modest in their concept of reform. They favor the

elimination of the mega-prisons and their replacement with smaller -

units. Some favor large-scale depopulation of the priscns. They are
concerned with figding'pr'acﬁcai solutions to present problems.
Believing that ti'® main purposz of incarceration is punishment,

pragmatists cons:Jer rehabilitation an inappropriate and dangerous .-

goal of imprisonment. .

. bolitionists, like pragmatists, believe that prisons function as
social control mechanisms, discriminating against poor people and
minorities. They have called for a moratorium on prison constz .c-

tion and maintain that only the most dangerous individuals should

be incarcerated. William Nagel of the Nationa! Council for Crime
and Delinquency (NCCD) summarizes the abolitionists’ phi-
losophy:

The causes of crime in this country are deeply rooted in its
culture and in its economic and social injustices. The massive
use of incarceration has not contributed and will not
contribute significantly to the abatement of crime or to
correction of the flaws in our social fabric.

Jerome Miller, who deinstitutionalized the Massachusetts juvenile
gorrectional system, is a member of this school.

Given a particular ideology, questions of appropriate programs
for achieving mutually accepted goals arise. For instance, David
Fogel's “justice model” has provoked angry attacks from aboli-
tionist groups, despite Fogel’s basic acceptance of their doctrine.
As director of the Illinois Law Enforcement Commission, Fogel

" developed a program in which only those individuals representing

a “clear and present danger” to society would be incarcerated.
Others would receive less restrictive punishments, including fines,

probation, and community treatment. Fogel categori.es all crimes.

deserving imprisonment into five groups, each camying a fixed
term. Depending on circumstances specified by law, judges could
raise or lower sentences for individuals by 20 percent. While Fogel
claims the number of prisoners would drop by 30 to 40 percent,
abolitionists maintain the number would, double, as individuals
receiving early probation or parole under present procedures

- would receive more extensive prison terms (Serrill 1876a).

Beyond disputes over doctrine and disagreement over programsi,
the lack of public support for prison reform is a major problem for
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110 SOCIAL SCIENCK AND INSTITUTIONAL CHANGE

advocates of change. A 1977 survey demonstrates that 83 percent
ol Americans feel the police are not sufficiently tough on
criminals (Doleschal 1977). .
The public lacks sympathy with persons in prison and is not
interested in spending scarce public resources on them. States are
unwilling to appropriate funds to bring health standards up to

minimum levels, let alone to finance experimental programs. The -

amount of money spent daily to maintain a prison inmate in the
United States varies from $4 to $35. In contrast, $50 a day per
inmate is spent in Denmark. Estimated costs for bringing prison
systems up to Federal standards are high. Alabama estimates (hat
$200,000,0 )0 would be required to comply with standards set by
Federal judges. The State is unwilling to appropriate these funds

and is presently circumventing the Court decision through reliance

on already overcrowded county jails.
Overcrowding characterizes both the State and Federal systems
despite the outcries of the abolitionists and pragmatists. In 19717,

- the number of persons incarcerated in these prisons reached a

record high of 275,000. Adding the estimated 7,700 persons being
held in county jails because of circumstances described above, the
total climbs to almost 283,300, a 13 percent incresse over the
numbe: neld in 1976, and 25 percent greater than the number of
iamates 1n 1975. Social scientists suggest these figures reflect a
“get tough™ attitude toward crime which has resulted in the
decreased use of probation and increased use of harsher sentences.

- By and large, the response to tightening budgets and increased
crowding has been to *“sit tight” or, less often, to begin
experimenting with alternative models to imprisonment. The

Federal system, having greater access to funds, has responded by

building nine new institutions within the past 7 years. Presently
the system is holding 6,000 prisoners beyond its capacity, and

- four institutions are under construction. Appropriations in 1977

are twice the average figure of the past 4 years.,

Mississippi was the only State showing a statistically significant
decline in the prisoner population from 1976 to 1977. The 7
percent decline was attributed to a new work-release program.
Other States are experimenting with alternatives to incarceration.
Louisiana’s Commissioner of Corrections, Paul Phelps, states, “The
economists are going to force a revolution in corrections’ (Serrill

Still, the anticipated revolution has yet to arrive. Although
pressures_on the system are growing, the impsact of ideas on
correction practices remsins weak. This should not be surprising
when one considers the fragmentation of leadership and ideologi-
cal controversy characterizing corrections at all levels. When one
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adds to these factors the power and inertin of sn entrenched
Duresucracy, and the low priority which the pceds of prison

. populations enjoy in public decisionmaking, it is mceed surprising

that any change occurs at all. The need for refcrm is increasingly

,apparent, however, as State systems are found unconstitutional,

prison populations continue to grow far beys$nd the capacity of
prison facilities, and funds become short. Officials, recognizing the
need for change, are seeking institutional and deinstitutional
alternatives to prisons. Whether they will be able to take the tide
at its flood, uniting to develop structures for problemsolving,
committing themselves to experiments with planned change, and
providing the necessary leadership remains to be seen.

The Federal Correctional Institution at
Butner, North Carolina

The first case involves the attempt to implement the Morris
model of imprisonment at the newly constructed Federal Correc-
tional Institution at Butner, North Carolina. This case is an
example of reforms which attempt to establish more open,
“humanizing” milieus within prisons, in contrast to reforms which
attempt to abolish incarceration as a corrections strategy.

History of the Experiment

Opened in the spring of 1976, the Federal Correctional
Institution (FCI) at Butner was to be based on a model prison
proposed by Morris and further operationalized by Steele,
Levinson, and Deppe. Disappointed with the management and
outcome of prisons incorporating the popular rehabilitation model
of imprisonment, the Federal Bureau of Prisons (BOP) was eager
to experiment with new approaches to incarceration. A soon-to-

_be-opened Federal facility at Butner was designed to allow

experimentation with different models for treatment of the prison
population. However, before the facility could open, opposition to
the notion of experimentation broke out. The warden was forced
to resign when certain prison reform groups attacked his proposed
plans. The attacks were vicious and distorted, yet led to a
congressional investigation. Lacking sufficient supporters, the
warden left. In addition, construction problems plagued the empty
facility. The original company had defaulted, leaving buildings
unfinished for 2 years. .

In the meantime, Morris, a law. professor and director of the
Center for Studies in Criminal Justice at the University of Chicago,
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had developed a systematic approach designed to eliminate prison_
practices considered inconsistent with rehabilitative goals and to
subatitute a more “humane” environment in which a prisoner’s

_ self-motivation would be allowed fruition. Given the thoroughness
and logic of Morris’ reasoning, and in need of a program for the
Butner facility, the Morris movel was selected for implementation
by the Director of the BOP, Norman Carison, and the U.S.
Attorney General, Edward Levy.

Morris’ model is based on the philosophy of reintegmti_on of
prisoners into society and the “liberation of the rehabilitative
ideal” from its tendencies toward corruption. Morris cites two
fallacious aspects of the rehabilitation approach. First, advocates
of this approach consider inmate behavior while imprisoned a
predictor of future community behavior. This assumed correlation
has yet to be demonstrated. Second, the medical model underlying
the rehabilitation approach forces inmates to participate in prison
programs sO that they may be ‘“‘cured” and demonstrate their
fithess for release. Morris contends that “facilitated change”

“should be substituted for “coerced change.” Participation in
prison programs should be truly voluntary, having no bearing on
release dates, and prisoners should Be released into the community
gradually, so that problems may be discussed and preparations
made for their impending freedom.

Morris states three goals for the program: (1) the reduction of
recidivism, (2) increasing the levels of employment of exoffenders
who have participated in the program, and (3) improving the social
relationships of exoffenders when they are released. These latter
two goals serve to reinforce the first, being based on two of the
important known correlates of decreased recidivism: job stability
and strong family and other social support networks. They suggest
a means through which the prison may try to intervene in the lives
of its inmates in an effort to reduce recidivism. Also, as goals in
their own right, society values working citizens and benefits from
stable social relationships. The Morris model is designed, then, to
reduce the likelihood of an individual’s becoming a recidivist
through creating an environmeiit that will lead to increased
employment levels of inmates following release, and that will
strengthen the network of social relationships on which the inmate
can rely upon release.

Morris’ model was later operationalized in an article published

by Levinson and Deppe (1976) shortly after the facility opened.
Donald A. Deppe, selected as the first warden of the prison,
modified the program in accordance with limitations imposed by
the rural location of the facility and the practices of the BOP. In
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addition to these changes, Deppe incorporated some irdeas from
other programs. .

The mndel consists of five basic components: (1) the primne{

.population, (2) the prison program, (3) daily life and living units,
(4) staff selection and roles, and (5) evaluation. These components
will be described largely as Morris and Steele depicted them
originally. Modifications which Deppe made will follow. A brief

report of the status of implementation to date and a lock at some

of the factors hindering or facilitating this implementation will
then be discussed.

The Morris Model

The “deep-end™ approach is to be used in the selection of
inmates for the model prison. This involves choosing both males
and females determined to be the most likely to relapse according
to known correlates of recidivism. It is felt that the expense of the

program is better justified if those posing the largest threat are

reintegrated into society. Also, its generalizability has greater
credibility if the program is successful with the “hard core.” A
- second selectian criterion is that prisoners are to be within 1 to 3
- years of their {irst possible parole date. This timing is intended to
lend an air of optimism and seriousness to inmates’ attitudes, as
. well as allow sufficient time for the program to have some effects.
Individuals meeting Morris’ criteria are to be rapdomly selected for
the model prison from the general prison population. The resulis
- of participation #n the model prison are to be gauged by

_ comparing the recidivism rates of the program participants with

those of the eligible but nonselected control group.

" Major characteristics of the prison program include setting the -

parole date for each prisoner upon enfry into the model prison;
the opportunity of the individual to return without penalty to the
latest prison from which she or he was transferred; the develop-
ment of a graduated release plan; and the ayailability of a broad
array of vocational, educational, recreational, and therapeutic
programs to individuals on a voluntary besis. As perticipation in
such programs has yet to be correlated with recidivism, Morris

assures that such participation is voluntary through the setting ofa
" parole date that is contingent only upon the inmates’ avoiding
major, dangerous infractions of prison rules. Additionally, the
certainty of a release date allows the inmate to prepare for his or
her impending return to society. The graduated release plan,
developed shortly after the inmate's arrival, provides the inmate
" with the opportunity of readjusting into society more smoothly.
Family and job problems can be managed with the help of prison
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staff. While the prisoner lives at Butner. programs designed for
self-enrichment will be available so that inmates may further °
develop living and coping skills. - - .
Daily life at the model prison is to be community oriented.
while retaining inmates' rights to individual privacy. Prisoners are
to live in single rooms paid for by inmates from paychecks-
received for working full-time in an industry paying reasonable
rates. Prisoners involved in a course of study which interferes with
their working will be exempt from the payment. The rooms are to
be located in small group units of from six to eight inmates. The
group meets daily with assigned staff to share discussions and
meals. They are encouraged to develop programs of mutual
interest, to elect representatives to various inmate councils, and to
involve their families in discussions. , o .

Staff attitudes ‘are important in the development of a milieu
generating inmate self-respect and reliance. In an effort to shape
conducive attitudes, Morris suggests that employees be selected
from among individuals who have never worked in prisons, as well
as from regular prison ‘workers. The staff members are to be
comparable to the prisoner population socioeconomically and
racially. This may increase the likelihood of sympathetic under-
standing of the prisoner’s situation and decrease racism, which has
been a problem in prisons, With such a mix, traditional attitudes

. -are less likely to hinder the development of the nontraditional
prison environment. . .

Other means of achieving staff commitment and participation
are through the upgrading of staff roles and through training prior
to assuming responsibilities as well as on the job. Staff are to be
encouraged to participate in open staff meetings. Advancement
opportunities within the prison should be available. Those filling
top administrative positions, though chosen for personal skills and
attitudes, are to be selected from the more “‘neutral” p;ofeuions
such as educatioh and law, rather than fields in which hierarchical
doctor-patient relationships are important, such as psychiatry or
psychology.

Morris and Steele suggest.that the program be located in an
urban area. Job opportunities for work release and halfway house
programs, as well as a wider range of people from whom to select
staff, are more likely to exist in a city.

Evaluation of the program is a key component in its develop-
ment. An independent team cf evaluators will determine if the
program is accomplishing its goals of reducing recidivism through
the use of an experimental design involving the random selection
of experimental and control subjects. Observing the development
of the program, evaluators will contribute to knowledge of how
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such programs are instituted as well as their anuupated and
unantxcxpnted consequences.

The Morris model was further modified by Deppe who was
responuble fm' imposing it on the empty facxhty at Butner. In this
effort he, way confronted with two limitations. The facility had
been demgned to meet the specifications of a different program,
and it was located in & rural area of North Carolina. The prison
contains seven units of 38 to 64 prisoners each. Four of these, of
50 beds each, were assigned to the Morris program.* The other
three were used-for a mental health program. Within the units to
we used for the Morris program, facilities for small living groups
were not available. Instead, Deppe emphasized the use of the
larger units as semi-autonomous groups which would conduct
town meetings of about 2 hours «duration egch week at whieh
inmate attendance was to be mandatory. This unit-level approach
to creating a prison community is common in the Federal prison
system. Teams were to be assigned to smaller units of inmates to

p review their proposed schedule of activities in the upcoming

months and for general supervision.

The selection of prisoners for the experimental units was o
follow Morris® criteria. Women, however, were to be exciuded
from these units. Cultural values, political feasibility, and perhar ;-
difficulties in locating sufficient numbers of female offende.
meeting the criteria may have influenced this exclusion.

Due to practicality, the length of timé by which the entering
individual was to recexve a parole date was extended from 6 to -
approximately 13 weeks. The graduated release plan consisted of
release to a community treatment center for the last 60 days of
imprisonment. A prerelease program was to be set up at the unit
team's discretion for the last 6 months of an inmate’s sentence. .

Levinson and Deppe divided the program into three distinct -

- phases: orientation, continuation, and prerelease, following the

implicit segments of the original model® Program days were
divided into three segments, 3% hours in duration, a comrmon
practice within the Federal prison system. Only one of these was
to be devoted- to work experience. The limitations in work
opportunities may have motivated ‘this change. The other periods

) of each day were to be devoted to programs of the mdmdual 5

hoice.

Levinson and Deppe would have the prisoner in the prerelease
phase write a resume describing his skills, accomplishments, and
weaknesses so that potential future employers could have an
introduction to the individual. The résumés were to be subject to
the overview of other prisoners and staff. This idea was adopted
from the Drug Abuse Program in the U.S. penitentiary at
Lewisburg, Pennsylvania.
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. Impiementation of the Model

The Butner program began in 1976 and many of its aspects
remained i the startup phase at the time of our own field visit.
Névertheless, the status of the implementation of certain com-
ponents can be assessed, and varisbles impeding and facilitating
this implementation can be gauged.

First, regarding prisoner selection, the BOP had been unable to
meet the Morris criteria for the “deep end”™ approach in choosing
inmates for Butner, claiming that an insufficient number of
inmates met the criteria. Those few who did meet Morris’ criteria
were sent to Butner, with the resultant loss of a matched control
group outside the Butner. The relief of overcrowding in other
Federal facilities necessitated the sometimes rapid unloading of
prisoners {0 Butner. Accordingly, only two of the four units set
aside for the Morris model contained subjects for the experiment.

Only about 30 percent of the inmates in the two experimental
units had been given fixed parole dates by the parole board. The
rest are to serve until their terms expire within the next few years,
a fact known before arrival at Butner. The effects of giving
individuals a fixed parole date who would not otherwise receive
one will be difficult for evaluators to assess, for an outside control
group is lacking for the vast majority of program participants.
Researchers were planmng to compare differences in outcome
between individuals® within. Butner who receive fixed dates and
those who do not, though the comparability of the groups is
questionable. As the subject of the effects of fixed sentences and
fixed parole dates is controveérsial, it is unfortunate that this part
of the experiment is largely lost.

The difficulty it implementing the fixed parole date feature of
the experiment stems from the structure of the Department of
Justices in that the Bureau of Prisons is separate from the Parole
Commission. For whatever reason, the Parole Commission showed
no appayent interest in easing the implementation of the Morris
model. Accordingly, fixed parole dates were given only a minority
of new arrivals, ss mentioned previously.

The graduyated release plan did not provide as many alternatives
to incarceration as Morris had envisioned. It consisted mainly of a
prerelease class which inmates attended prior to release to
community treatment centers (CTCs). Because of financial cut-
backs within BOP, participation was to drop to 50 percent.

Since Butner is geographically isolated from work- and study -

opportumtxes few individuals were released for such experiences.
The prison was developing in-prison programs for work and study,
as are present at other BOP {acilities. Vocational training within
the prison was available to a limited number of persons. About 12
inmates participated in a lens grinding shop and 20 in a heating
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and air-conditioning program. Limited space prohibited expanding

such training.
or? opportunities inside the prison were also limited. Most
were employed in -maintenance activities, About 20
worked in a trousers factory sponsored by the Federal prison
industries. This program was to be expanded to 125 employees
within the next few years. Still, pay will remain low. Failure to
implement the wage levels specified in the model results from the
operation of the larger prison system on which Butner must rely
for industrial opportunities. Private manufacturers are not inter-
ested in locating their plants in prisons for several reasons. First,
Federal law prohibits within prisons the manufacture of goods
that are (o be sold on the open market. Goods must be
manufactured for use by government agencies. Second, Federal
law requires that minimum wages be paid for production of these
goods. Considering the *“captive” labor market, productivity
presumably would not compare to thal of a- free market.
Therefore, manufacturers perceive themselves as better off locat-
ing outside of the prisons, producing what they wish for
whomever they wish, and hiring as they wish. Therefore, prison
officials must rely on the larger prison system for work opportu-
rities. They must compete for industry with other prisons that
also need it.

Attempts to develop small living units were hmxted The
physical design of the facility prevents the use o: intimate hvmg
¢roups as Morrjs foresaw, although inmates did meet weekly in
groups of 10, with staff, to discuss issues of concern. The newly
appointed warden was pressing unit managers to develop programs
within their units to & greater degree. Initiatives had been limited
to a few voluntary programs. The warden had also established
monthly meetings between a group of inmates elected by their
peers and an associate warden.

Another problem in i.nplementing Morris’ model involved staff

roles and selection. Staff members must be hired according to civil.

service procedures, and present employees have first chance at job
openings within the system. Accordingly, most Butner employees
were career correctional workers who had traditional expectations
for a strict hierarchy and a clear definition of their roles. The staff
mobility, {lexibility, and demographic features which Morris
desired did not exist within Butner. Little attempt had been made
to develop pre- and inservice training to introduce staff to the

- Morris model and to encourage innovation. In fact, few of the

staff had much awareness of the model at all.

To summarize, it appears that the Morris mode! had been
implemented to a very limited degree. The most significant
aspects, experimentation with fixed release dates and the develop-
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- ment of programs for the graduated testing of fitness for release,
had not been sufficiently implemented to allow conclusions to be
drawn regarding their effect on recidivism. Difficulties in maintain-
ing pure experimental and control groups limited the nature and
extent of conclusions as well. Other aspects of the reintegration
model, such as work experience on a full-time job, and intensive,
small group relationships, had not developed. Staff involvement in
the development of these groups and program development in
general was minimal.

Certain elements of the model had been introduced, however.
The inmates who had been selected were due to be released within
a couple of years, though some were due for release prior to the
1-year minimum proposed by Morris. Inmates were allowed to
retun to their previous prison if they so desired. Program
participation was voluntary. Despite threatened overcrowding,
officials from the BOP had been able to stave off demands for
wide-scale prisoner transfers, although the prison already was
beyond its maximum capacity. .

Although the milieu was not completely as Morris envisioned,
the Butner facility -does provide a relatively free internal environ-
ment. Units are spread out and modern. No bars are used on the
windows. Inmates and staff dress as they wish. Visitors may meet
inmates in a brightly colored snack bar and may come as often as
they wish during daily visiting hours. Although inmates are locked
into the units every night, they have access to game tables and
television within the unit. With keys to their rooms, they may
have privacy as they wish.

Evaluation .

Attempts to implement the Morris model of prisons at the
Federal Correctional Institution at Butner represent a case of
planned institutional change. An evaluation of this process
according to Blase’s model of institution building is difficult at
this time, although several observations can be made. Butner was
not an independent institution, but rather an operating unit of a
larger system, the BOP. In this sense, it had relatively little control
over the process of implementation. The Federal structure -posed a
number of constraints on implementation of the Morris model: (1)
the independent nature of the Parole Commission, (2) the civil
~ service requirements for promotions and transfers, (3) the nature
of Federal prison industries, (4) fund cutbacks and budgetary
constraints, and (5) overcrowding in the Federal system.

To overcome many of these constraints, stronger enabling and
functional linkages between Butner and the Federal system would
be necessary. Commitment of the U.S. Attorney General would be
useful in securing the cooperation of the Parole Commissioner.

‘ .
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Commitment from the Bureau of Prisons is necessary to assure

. that the prison does not become overcrowded. The availability of

sufficient funds and greater program options also depends, in part,
on outside supports.

This weakness of enabling and functional linkages may stem
from a difference between the implicit ideclogy of the larger
system and the explicit ideology of the Morris model. Control of
iml;ates is a key objective in the operation of institutions. As
prisons become overcrowded, the possibilities for maintaining
order diminish. Therefore, authorities may be primarily concerned
in the short run with developing means for decreasing overcrowd-
ing. Given the fact of scarce resources, implementing a model
prison as described by Morris would require a greater interest in
finding long-range solutions to the problem of recidivism than in
maintaining short-run control throughout the system as a whole.

Other variables which constrained successful implementation
were built into the program’s design and therefore lie outside the
implementation process. The geographical location of Butner
hindered the development of a graduated release program because
of the lack of employment in the area. The physical plant itself
limited the development of small living groups, though leadership

* was able to devise means for minimizing this constraint.

Within Butner, failure to implement the Morris model can be
attributed to the role of doctrine and leadership. In the first place,
the decision to adopt the model was quasi-opportunistic. That is
to say, the decision stemmed not so much from a conviction that
the Morris model was the best concept of a correctional institution
as from the fact that 8 new program had to be implemented, and
this was the best one available. Furthermore, once the decision to
implement was made, leadership failed to use doctrine to gain staff
understanding or support for the model. Staff t{raining programs
had been very limited, and few of the staff were informed about
the Moms model. This ovemght is_significant when one considers ’

community life. The employees constitute one of the few

‘resources over which leadership has any control, yet this resource

by and large had not been exploited.

Massachusetts Department of Youth
Services

The second case involves\an attempt to deinstitutionalize the
juvenile correctional system run by the Massachusetts Department -
of Youth Services. It represents an example of reforms which seek

s
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to establish an alteruative to incarceration as a corrections
strategy.

In the forefront of the movement toward deinstitutionalization,
the Massachusetts Department of Youth Services (DYS) reduced

the number of juveniles incarcerated in State institutipns from

about 1,000 in 1969, to about 100 in 1978. The years of change
were turbulent, and controversy still surrounds the program. DYS
currently is grappling with the problems of building a new system
in accord with the goal of “deinstitutionalization” yet which
meets the needs of all the youngsters referred or committed to the
department by the State’s juvenile court judges. A brief chronol-
ogy of the change process will be presented, followed by a
discussion of the current status of the program.

History of the Reform

A key figure in the reforms was Dr. Jerome Miller, who was
selected in 1969 to be the director of the reorganized Department
of Youth Services. The appointment of such a reform-minded
administrator represented the culmination of a series of crises in
the youth correctional system. Since the early 1960s, concerned
citizens’ groups had called for investigations of the State training
schools and demanded administration reforms. From 1965 to
1968, six investigations were conducted, including one by the U.S.
Department ‘of Health, Education, and Welfare. The media
- publicized the investigations, and public fervor was aroused as
reformers charged that the institutions were brutal and oriented
toward custody rather than treatment. In 1969, legislation was
- passed which reorganized the system and authorized the develop-
ment of alternatives to incarceration. At the same time a
reform-oriented governor, Francis Sargent, took office. Miller, an
associate professor of social work at Ohio State University, was
chosen as commissioner of DYS because of his known attitudes
regarding reform. He took office with a mandate for reform from
the press, local citizen groups, the State legislature, and the
Governor. ‘

Miller did not enter office with a ﬁ:mlmmi;hed doctrine of
deinstitutionalization. Rather, the idea developed as he observed
the institutions and noted that more traditionsl reforms inevitably
failed. As a newcomer to State government and to correctional
administration, Miller was horrified by condjtions in the 10
institutions which he inherited from his predecessors. He planned,
initially, to reform the system along the lines which some other
States were taking. Defining administrative goals and policies
early, the changes were aimed toward giving youth more responsi-
bility for their behavior and establishing small therapeutic com-
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munities within institutions. In addition, Miller issuaed immediate
directives eliminating some of the more controversial practices and

permitting vouths more freedom of personal expression. Always.

aware of the importance of public opinion, Miller used community
volunteers as much as poasible.

P‘romthestnt,thetwomqjarpmhlemxplmxinstheadminis-'

tration were finances and personnel. After the first year, State and
Federal monies became more readily available, although financial
problems continued to limit program planning, development, and
monitoring. LEAA funds remain particularly vital to the program
today.

Institutional staffs were a more serious limitation to the success

of Miller’s reform efforts. Old-line staff resisted and even
sabotaged new programs. Ohlin, Coats, and Miller (1974) outline
the three strategies which Miller used to alleviate the problem: (1)
He filled job vacancies with more sympathetic individuals while
searching his existing staff for more flexible members; (2) he
reassigned authority without regard to civil service classifications;

and (8) he retrained and educated existing staff members to his °

philosophy. Funding problems constrained the first approach. The
second was adroitly managed, so much so that it became difficult
for an outsider to determine the actual responsibility of staff from
their job titles. The third option wés found to be quite expensive
and divisive. Different groups of staff responded differently to the
same training materials, so that programs had to be devised
separately for each group. Staff resistance continued in spite of
Miller's sometimes ingenious use of resources.

A Plan Emerges )

By 1970, Miller began losing patience with the slow pace of his
reforms. He concluded that large institutions were inherently
destructive and could never operate humanely. He closed one of
the most brutal institutions shortly after a visit in which he and
the Governor's wife, a strong supporter, witnessed the beating of
three youths who had attempted to escape. He then ordered that
the length of time that juveniles served in training schools be
shortened, resulting in a large decrease in the institutional
population.

By 1971, Miller decided that the other institutions should also
be closed. Fearing the development of a backlash, he stepped up
an already strong public information campaign to inform citizens
of his philosophy and of institutional conditions. Miller capitalized
on  the concept that those who favored institutions disliked
children, effectively picturing opponents as wicked people. During
the next year, with much public fanfare, two other msjor facilities
were closed. ) '
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Implementation

Planning staff developed a master plan for the community
placement of youth. It consisted of two elements: (1) the delivery
of services on 8 regional basis, and (2) the use of private agencies -
to provide the bulk of these services. Both elements continue to be
the basic organizing features for DYS. Administrators chose a
decentralized approach, believing that the needs of chiidren from
different areas of Massachusetts could be best analyzed and met at
the local level. Consequently, the State was divided into seven
regions which were responsible for contracting wita private
agencies for services, and for coordinating the needs of youngsters
with the resources available in the community. The central office
was to monitor programs, provide quality control, and handle
general administrative matters.

The second element, the private provision of services, developed
as a response to the problems encountered by Miller as he tried to
deal with the large bureaucracy. Public programs, bounded by
civil service personnel practices and entrenched bureaucracies,
have proven inflexible and difficult to terminate, and they have a
tendency to expand into small fiefdoms. Administrators felt that
small private programs would be more responsive to the changing
needs of DYS youth. If found unsatisfactory, they could be
terminated - with relative ease. However, the limitations of the
private sector in providing for the needs of all of the children
became apparent as the program has evolved.

Miller had planned originally to use small, private group homes
as the chief alternativk to institutions. Difficulties in implementing
this approach quickly became evident. Experience proved that
such homes were not less expensive to run than institutions, an
assumption that had been a major selling point for the program.
Additionally, some communities resisted the establishment of
group homes in their midst. As a result, many youngsters were
placed in homes in low-income neighborhoods, and a few on the
grounds of institutions previously closed. It was difficult to keep
youngsters in residential programs from escaping, particularly
those children who previously had been confined in the larger
institutions. Recognizing these -problems, Miller began to rely
much more on nonresidential programs, especially day care
facilities. These have grown to become the largest single program

‘category in the system.

When Miller left the State in 1973, the system was in shambles.
The work of consolidation and program development was left to
his successors. The new commissioner of DYS, Joseph Leavey,
having worked under Miller, was strongly committed to continuing
the policies of deinstitutionalization. During his administration,
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- the department increased the number of program alternatives

available for the placement of children.
‘The services received by these youths varied from the least

restrictive alternatives, including parole and nonresidential day-

care; to residential programs of a noninstitutional nature including
group and' foster homes; to two categories-of fairly traditional
institutional care, though smaller in scale, involving lockup
facilities. The latter two were known as ‘‘secure treatment” or
“intensive care’ programs for committed youth, and “secure
detention” programs for youth on detention.

Of the approximately 2,200 children between the ages of 10
and 17 who were under the jurisdiction of DYS when Leavey left in
late 1975, about 800 were on parole and 1,200 in residential and
nonresidential programs. Of the remainder, about 135 youngsters
were in secure facilities, 60 of these being on detention.

Programs in secure facilities and some residential care programs
came under severe attack in the fall of 1975. The State's four
full-time juvenile court judges were joined by a television station
and others in issuing scathing indictments of the system. Critics
charged gross niismanagement, particularly in reference to the five
secure facilities providing intensive care. They complained that
few educational and vocational programs were available to
locked-up youth. Additionally, the court complained that secure
facilities were becoming *‘revolving doors" for delinquents. Not
only was the escape rate very high, but youngsters were released
without receiving remedial services. Recidivism™ rates had not
decreased under the new program, as had been hoped. Critics also
bemoaned the closing of the best training school, which was a
girls’ facility, noting very few residential programs and secure
facilities were available for girls.

In late 1975, Leavey resigned. The new commissioner, John A.
Calhoun, recognized gaps in DYS services and began developing
means for filling them, while remaining committed to the ideal of
deinstitutionalization. Regarding the charges that secure facilities
were “about as tight as sieves,”” DYS increased security and
claimed to have reduced the escape rate by 75 percent for the
4-month period ending October 30, 1976. The problem of

insufficient secure treatment facilities continued. In 1877, only 49-

beds in such facilities were available. As a result, some youngsters
who should have been in lockup facilities remained in secure
detention facilities after being processed through the courts, The
secure detention program was designed for youths awaiting court
action only. The Office of Children, an umbrella agency having
jurisdiction over DYS, set a 45-day maximum for the amount of
time a youngster could spend in a detention facility. Accordingly,
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if no space opened up in the secure treatment facilities within this
time limit, the youngsters were shifted to another detention
facility.

Estimates of the number of dnldrm requiring pl:cement in
secwre facilities varied. Calhoun established & 21-member task
force on security to consider this problem. Members includad
probation officers, judges, DYS members, and others with Hiverse
opinions and philosophies. The group drew a random sample of 10
percent of the individuals in the custody of DYS on a particular
day. Members of the task force considered the history of each of
the 110 juveniles. Of these, 11 percent were considered in need of
secure treatment. By this method, it was determined that 121 beds
were needed. In accord with the conclusions of the majority of the
task force, plans were approved to open three new secure
treatment programs by the winter of 1977, which would increase
the number of beds to about 90.

A difficulty in reliance upon the private sector to meet the
needs of youngsters was reflected in the lack of provision of secure
facilities and services for giris. The secure facilities were operated
by the State because private agencies “skimmed the cream” of
youngsters considered most manageable for their services. The
provision of services for girls had been overlooked by the private
sector as well as the State, Ienvmg a large and ever increasing
number of girls unserved. -

This oversight was being remedied by the development of a new
service network for girls. The new program had two tasks. The
first involved getting the position of Assistant Commissioner for
Girls’ Services recognized in the State budget The plaeemmt of
the position high in the DYS hierarchy is crucial to increasing the
influence of the office. In the past, officials responsible for girls’
services had been below the regional directors and had difficuity
gaining the interest of male regional directors in the plight of
female offenders. As the LEAA provided one half of the funds for
program development for girls, the Federal Government was able
to pressure DYS to elevate the status of the position. The second
task involved developing placement opportunities for girls. In the
Boston area, no residential treatment facility for giris existed, and
the only secure detention facility housed but 12 girls. This lack
was believed to underlie the fact that girls were bound over to the
adult courts at a higher rate than boys. Girls were often sent to
mental institutions or out-of-state when placement'locally was not

possible. To alleviate this situation, the Boston DYS region was -

considering proposals from private agencies to develop residential
- treatment facilities for girls. However, none of ihe three new
secure treatment facilities was intended for girls.
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Critics of ~the deinstitutiopalization of youth correctional
services in Massachusetts have attacked the DYS staff, claiming the
caseworkers who operated out of régional offices and handied an
average of 13 youngsterrs at a time were untrained and frequently
incompetent. They claimed that some of these persons were
transferred from positions in the old system without receiving any
preparation for their new role. Critics also argued that the staff of
many of the private programs were untrained. The department
responded by developing new positions for staff trainers and teams
that would monitor programs more closely. In addition, the

absence of “credentialism™ was defended on the grounds that a -

specific educational background does not guarantee the effective-
-ness of staff members. Other factors, including culture, street
-knowledge, and a sincere interest in the youngsters may be more
important. : '
Under Calhoun, critics of deinstitutionalization acknowledged
an increased responsiveness to problems, yet some remained vocal.
Particularly outspoken were the judges who supported a bill, aptly
known as the “Judges Bill,” which would return sentencing

powers to the juvenile court judges. Passage of this bill would

incapacitate DYS, removing discretionary powers for placement
and length of stay from the department. Officials saw little
likelihood that it would be passed.

Although opinions on the outlook for the continuation of the
deinstitutionalized program varied, most officials saw little iikeli-
hood of any major return to traditional institutions. The increase
in the number of secure treatment beds was seen by some as a sign
of retrenchment and a warning of creeping “reinstitutionaliza-
tion.” However, more saw it as a politically responsive move that
might satisfy program critics and diffuse threatening opposition.
Ironically, financial limitations, considered a major problem for
program development, also strengthened the likelihood for the
continuation of the present system, for the cost of reestablishing
training schools would be great. Additionally, the ideology of
deinstitutionalization itself appeared to have developed & momen-
tum and tradition of its own, making challenges heretical.

Evaluation

Considering factors leading to the implementation and contin-
uation of the program, one notes the strength of many of the
linkage and institutional variables. An environment favorable to
change laid the groundwork for the arrival of a strong leader.
Enabling legislation creating DYS gave it the authority to establish
alternative programs and vesied it with sentencing powers essential
to program startup and success. This support was ;made possible by
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the articulation of public norms by child advocacy groups and the
succession to office of a reform-minded Governor. The support of
a public incensed over conditions in the traditional institutions
was generated by media campaigns and investigations which
uncovered conditions in conflict with the values of the citizenry.
It is no small wonder that the public mobilized to challenge the
existing system when one considers the time period, the late
1960s, and the traditionally liberal attitudes of the citizens of
Massachusetts. And finally, the existence of LEAA made addi-
tional resources available for carrying out the reform, completing
the environmental linkages favorable to institutional change.

Functional supports were also forthcoming. Alth judges
have been critical of the program, their options are ited to
- binding serious offenders over to adult courts. Consequently,
children continue to be remanded to the Jcustody of DYS. The
provision of alternative services by the pnvate sector, another
critical functional support for the program, has been adet;uate
generally, although the State has had to augment and redn'ect the
provision of such service in some cases.

When considering institutional variables, one notes the initial

importance of strong leadership and the increasing importance of

doctrine to sustain reforms. Miller is remembered for his charis-
matic and determined leadership style. Interpreting the mandate
for reform in the broadest possille sense, Miller pushed his
approach through the system. Aware of the value of maintaining
favorable public attitudes toward the program, he was careful to
exploit such support as fully as po-ible. The internal structure
and resources available withir DYS posed problers for Miller
xmtxally He made do as best he could, reshuffling staff, obtaining
Federal grants, and finally tearing the system'a , leaving the
rebuilding to his successors. Without a system to all back on,
Miller's followers were able to build something entirely new with
relatively little opposition. Thg doctrine of deinstitutionalization,
which Miller eventually came to espouse, was useful in mobilizing
public opinion, giving supporters a clear goal for his and later
administrations. After Miller left, the doctrine remained to direct
change. Within 2 years the last of the traditional institutions
closed. Whether the doctrine of deinstitutionalization has bacome
institutionalized, or whether the maintenance of noninst.itutiilal

programs is a losing proposition, remains to be seen.
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CHAPTER 7

EDUCATIONAL VOUCHERS AT
ALUM ROCK

With this chapter, our case study of planned institutional
change turns to the field of public education. Local public school
systems have become a prime target of institutional change. In the
first place, they provide a service which in certain important
respects cohstitutes a public good. Public education is a primary
vehicle for the transmission of knowledge from one generation to
another. The level and extensiveness of education are considered
to be an important resource for social and economic development.
Public schools are also a primary means by whigh children and
young people are prepared for adult roles in society as citizen,
parent, and producer of individual and collective wealth, The
public schools specifically are held responsible for preparinglyoung
people with the attitudes and skills necessary for entrance into the

labor- market, which is the principle means in our society for the -

distribution of income.
" A second reason why local public school systems have been, and
continue to be, targets of planned institutional change is the fact
that such systems are relatively open to influences from their
environment. While disgruntled parents and local taxpayers may
take issue with such a characterization, it must be acknowledged
that, when compared to such institutions as the health care system
or the criminal justice system, local school systems are relatively
exposed and responsive to external pressures for change. They
have a high degree of visibility in their day-to-day operations.
. They are physically located-and operate in full view of their local
constituencies. Parents receive almost daily evidence of the
performance of schools through the experience of their children.
Local schools are penetrable by consumer groups. Parents are free
to visit them at almost any time, and parent involvement in school
affairs has had a long history, even though it bften has been more
characterized by cooptation than by collaboration. The schools
are more accountable to their local constituency than any other
public institution through governing boards and taxing powers
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~that are established by direct election. Local and State govern-
“ments frequently undertake investigations to evaluate.the opera-
“tion of local school systems. ‘
- Qver the last 15 years, public education has been under
considerable pressure to undergo substantial changes in an effort
to be more responsive to the needs of a diverse constituency. Two
such proposals will be examined in case studies. The most radical
proposal, as well as the newest, involves the use of educational
vouchers as a means of financing public education. A voucher
market system of public education involves the granting by some
public body of a voucher of fixed value to individual parents as a
claim on public monies set aside for education. These vouchers are
then used by parents to enroll their children in an educstional
institution of their choosing. The' institution uses the vouchér to
seek reimbursement from the public agency for the educational
services provided. The use of educational vouchers is advocated as
& way of making school systems more responsive to the desires of
diverse groups of parents. By placing purchasing power in the
hands of the parents, perental influence over the educational
program of local schools can be exercized by the demand
expressed for particular programs. Although the voucher market
system has not been adopted by any school system, it has been the
subject of widespread public debate and was tested on an
experimental basis in the Alum Rock Union Elementary School
District near San Jose, California (Cohen and Farrar 1977).

The second proposal; the decentralization of urban school
systems, has a longer history and i less radical in nature.
Decentralization maintains control .over educational decision-
making by the local school system, while delegating authority over
such matters as curriculum and personnel to individual schools or
groups of schools within the system. Decentralization is proposed
~ as a way of allowing a school system to be more responsive to the
divenie constituencies it serves. However, this responsiveness is
controiled by an educational bureaucracy rather than by parents.

Decentralization has been & formal feature of achool systems in

New York City, Los Angeles, Washington, D.C., and Detroit.

The use of educational vouchers jn the Alum Rock public
schools will be the subject of this chapter while the decentraliza-
tion of the Detroit Public Schools will be discussed in chapter 9.
We will discuss the experimentation with a voucher market system
in the Alum Rock public schools under four topics: (1) a history
of the decision to engage in the experiment, (2) a description of
the Modified Voucher Pian upon which the experiment was based,
(3) implementation of the voucher experiment, and (4) an
evaluation of that implementation. ‘
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The History of Educational Vouchers at Alum
Rock ‘ -

By the late 1960s, most attempis at major reform of urban .

school systems were disappointing. Faced with the defeat of
“community control,” as exemplified by the Ocean Hill-Browns-
ville confrontation in New York City, the U.S. Office of Economic
Opportunity (OEQ) undertook a search for more “interference-
proof” means of making school systems responsive to the needs
and interests of low income urban populsations. In December,
1969, OEO commissioned a study to identify and recommend
policies and programs which might be pursued toward this end.
The study was carried out by the Center for the Study of Public
Policy under the direction of Christopher Jdencks, author and
proponent of the voucher market system in public education. The
study recommended that OEO engage in a field test of the
educational voucher concept and outlined seven alternative ways
in which it could be operationalized.

OEQC adopted the regulated compensatory voucher system as
best suited to its objectives. This system had the following
components:

1. The parent of each child in a given school system was to

receive a voucher equal to the existing average per pupil
expenditure by that system.

2. No school in the system would be allowed to charge tuition

bevond the value of the voucher. This regulation would
prevent upper income families from purchasing a superior
education to that of low income families through additional
tuition payments.

3. Schools would be given a supplementary voucher for every
dissdvantaged pupil enrolled. This supplementation would
provide an incentive for betfer schools, that is, those
experiencing a high demand for their services, to enroil
difficult to teach children. Otherwise, they might refuse to
enroll such children because of the sufficient demand from
normal or advantaged students and the greater ccst of
teaching disadvantaged students.

4, All edurational institutions within a given jurisdiction, both
public and private, would participate in the voucher system.
This participation would maximize the amount of competi-

tion and increase parent choice among educational programs.

5. An educational voucher authority would be established in
each urisdiction. Its functions would be to receive public
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132 SOCIAL SCIENCE AND INSTITUTIONAL CHANGE

monies allocated to education, to dispense vouchers to
individual schools, and to certify the eligibility of schools to
receive vouchers based on their conformity to regulations
governing the voucher system. The Tocal board of education
would continue to function as an administrative body for
local public schools.

In -December, 1969, OEQ sent letters to mzuor school districts
around the country, soliciting their interest in being the potential
site for an experimental voucher system. Each district was invited
to apply for a grant with which to undertake a study of the
desu'sbxhty and feasibility of instituting such a system. In order to

receive a grant, the school district had to.sélect an advisory -

committee, composed of a cross-section of community interests,
to advise the school board on whether or not to participate in such
an expeénment. Six school districts applied. for and received
feasibility study grants: Gary, Indiana; Seattle; San Francisco:
Alum Rock, California; New Rochelle, New York; and Rochester,
New York. In four of these districts, the school board decided
against participation. This decision was based on two facts: (1) As
relatively large urban districts they were already burdened by
massive problems which would complicate the implementation of
the voucher system; and (2) some had experienced difficulties
with racial isolation which they feared would be aggravated by the
parent choice provided by educational vouchers. The stand against
the voucher experiment taken at the national level by the National
Education Association and the American Federation of Teachers
led the teachers’ organizations in all school districts except Alum
Rock to oppose participation in the experiment. As a result, the
Alum Rock Union Elementary School District alone decided to
proceed as a potential test site. While Alum Rock did not
represent the prototype of the urban school dxst.an which was the
target of reform, OEO had no alternative. The monies appropri-
ated by Congress for the educational voucher experiment would
return to the general treasury if left uncommitted beyond the
spring of 1972. Unwilling to forego this opportumty, OEOQ settled
on Alum Rock as the test site.

Alum Rock’s Decision to Participate

In order to understand the experiment with educational
vouchers in the Alum Rock schools as planned institutional
change, we will discuss in more detail the conditions and events
within Alum Rock léading to the dxst:nct s decision to participate
in that experiment.

The Alum Rock Union Elementary School District serves the
eastern portion of the’ San Jose, California, metropolitan area
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known as the ‘‘east valley.” It is a former agricultural area
undergoing rapid urbanization. Fruit orchards are being converted
into low and moderate income housing developments. There is
little of what might be called a downtown area to Alum Rock;
shopping centers are dispersed throughout the residential areas.
One half of the children of the district are poor by Federal and
State standards, yet poor families are not concentrated in any
patticular area. San Jose is the most integrated Standard Metro-

‘politan Statistical Area in the Natmn (National Institute of
Education)}.

The school district is governed by ajxmrd of trustees which is
composed of five members, each of whom is elected to a staggered
4-year term”by residents of the district. The composition of the
board in 1976 closely reflected the composition of the communi-’
ty: one Chicano, one Japanese-American, one black, one white L
male, and one white female. The board has independent taxing
authority and appoints the superintendent.

Alum Rock is a relatively poor district. In 1969, it received
one-third more State aid per pupil than the average allocated to
school districts in California. However, it is a school district with a
relatively high level of support for its public schools. Only 30 of
Califernia’s 723 elementary school districts had a higher tax rate,
even though Alum Rock’s median assessed vaiuation per ele-
mentary pupil was $5,328, compared to a State median valuation
of $19,600. According to its superintendent, Alum Rock is the
poorest large school district in northern California and one of the
poorest large elementary districts in the State. The student
population in 1969-1970, in, kindergarden through the exght.h
grade, was approximately 16,000. Of this enrollment, approxi-

. mately 50 percent were of Spanish surname, 12 percent were, L]
black, and 38 percent were white and Oriental. As is common in"
rapidly growing metropolitan areas of Califoryia, the pupﬂ
turnover in Alum Rock is as high as 3C percent per year. A
relatively high degrec of mobility may make a school system moré
receptive to experimental proposals (National Institute of Educa: \
tion, 1973). ‘

_ ' In the fall of 1968, William Jefferds was appointed mperml
tendent by the Alum Rock board of trustees. Under the former
superintendent,- whose term had lasted 12 y L?m the district was ~  ~
highly centralized and very rigid in its educational program. In the

' words of one teacher, “on every morning,’ “in every classroom
throughout the district, not only did reading begin at 8:00, but
the second reading group began at 8:20." The district also had -
serious financial difficulties. One year it went broke, ending up
with about $1,000. Upon ascending to the superintendency,
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Jefferds had two objectives for the district. One was to encourage
more diversity and flexibility in the educational program by
decentralizing decisionmaking authority to the building level. The
second was to alleviate the financial shortages of the district.

In the spring of 1970, Jefferds attended a meeting o the
California State P.T.A. at which a representgtive of the Center for

- the Study of Public Policy (CSPP) presentied the concept of the

voucher system. Jefferds became interested in the OEO expen‘
ment as a way of meeting the needs of Alum Rock and invited the
representatives of CSPP and OEQO to Alum Rock to discuss that
possibility. These consultations culminated in the preparation of

an application for.a feasibility study which was unanimously

approved by the district’s board of trustees on September 3, 1970.
The application was accepted by OEOQ, and funds were made

available to Alum Rock in February, 1971.

Pursuant to OEO regulations, an Education Voucher Committee
(EVC) was convened to supervise the study and advise the board
of trustees whether or not to apply as a test site for the voucher
experiment. The committee consisted of 21 members representing
school administrators, teachers, parents, businessmen, community-
wide groups, and minority groups. The feasibility study included
surveys of parents and staff regarding their attitudes toward

education vouchers. These surveys, in general, showed that both -

parerts and teachers believed that a need for change existed in the
education program, that parents should have more voice in making

such changes, and that a cautious openness existed to the possible
benefits of a voucher market system in bringing about such

changes (Mecklenburger .and Hostrop 1972). The Alum Rock
Education Association (AREA), the local professional teacher’s
organization, remained neutral on the issue, leaving the decision of
whether or not to participate in the voucher experiment up to
teachers in individual schools. AREA was very independent of
national professional organizations and had a reputation of being
more oriented toward the needs of the local community.

By April, 1971, EVC was faced with iwo areas of uncertainty in
making a recommendation regarding the experiment. One was the

fact that the legislation required to enable private schools to

participate in the voucher experiment had not yet passed the
California State Legislature. The other uncertainty was a pending
election of the district’s board of trustees which EVC feared might
be affected by a positive recommendation. Given these circum-
stances, EVC was prepared to vote down the feasibility study.
However, the superintendent intervened and salvaged the proposal
by persuading EVC membefs to recommend to the board of
i
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trustees a postponement of any decision until after the State
legislature had acted.

Jefferds realized that a decision to participate in the voucher
-experiment ultimately must come from the principals and teach-
ers. The matter could not be decided unilaterally by the
administration. Support for such a decision required that princi-
“pals and teachers have an opportunity to explore the uncertainties
-of the voucher experiment and to overcome their fear of the
changes which would accompany it. Both Jefferds and the deputy
superintendent had backgrounds in the behavioral sciences and
management and realized the importance of inservice fraining in
any attempt at organizational change. In the words of the latter:

We realized there were so many sacred cows in the hidden
feelings that could block change. We had to get these out in
the open which is a very painful process. We (the adminirtra-
tion) were the absolute controllers of the system. We
couldnt get any honest participation in decision-making
without human relations training.

Consequently, in the fall of 1971, the district applied for and
received 2 continuing planning grant from OEQ to engage in staff
training to explore the issues of increased autonomy for principals
and teachers in the six  schools which were leaning toward
‘%xrticipating in the experiment. The district hired the Center for

uman Resources and Organizational Development (HRC) of San
Jose to carry out that training.

Meanwhile, in the fij of 1971, the California State Legislature
failed to pass legislation permitting private schools to participate
in any voucher experiment carried on under the auspices of a
public school system. Therefore, the district asked OEO to alter its
original specifications and accept a voucher system consisting only
of public schools. Faced with the loss of funds if the Alum Rock
District did not become the test site, OEQ acquiesced to the
request and permitted a transitional model to be developed,
thereby eliminating that obstacle to Alum Rock's ewventusl
decision to participate.

By January 1972, principals of six schools decided to partici-
pate in the voucher demonstration, as a result of the HRC training,
and convinced their teaching staffs of the desirability of this
decision. Thus the principals and administrative staff were able to
reach agreements that overcame the objections of each of the
parties to the proposed experiment: Teachers wanted asurance
that they would not lose their jobs; principals wanted dutonomy
over their schools; and. OEO wanted a functional experiment that,
provided educational diversity, competition, parent choice, and
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136 SOCIAL SCIENCE AND INSTITUTIONAL CHANGE

incentives to accept poor children into a given edueational
program. On the basis of these agreements, the staffs of each of
the six schools voted to participate. On March 8, 1972, the achool
board unanimously authorized the superintendent to develop such
a proposal to be submitted to OEQ.

In keeping with the administration’s belief that organizational
change requires the active participation of all parties involved, a
3<day working conference was organized at Santa Clara Commu-
nity College to prepare the first draft of the proposal to OEO, The
conference consisted of 55 participants including parents, princi-
pals, and teachers of each of the six participating schools; the
central district staff; and representatives of AREA, PTA, CSPP,
HRC, and OEQ. The conference was organized in the manner of
what has come to be known in the planning literature as a
community charrette (Riddick 1971). A representative of OEO set
forth the principle elements which the Federal government
required of a voucher system. Then the conference was broken up
into small groups, each being assigned a facet of the proposal on
which to develop a position. The preliminary results of each
group’s deliberations were typed and distributed to all members of
the conference, following which' new groups were formed to
review these preliminary positions and to suggest modifications.

. The ‘sequence was repeated with the modified results being

subjected to a third round of small group review and modification,
The final positions were negotiated by all participants of the
conference meeting as a whole and were adopted by consensus.
The conference recommendations became the baais pf the final
proposal presented to the school board. '

Participants agreed that the conference was a major success,
both in providing open and frank communication among all the
parties involved and in producing a workable proposal. In the
opinion of a minority parent, all segments of the community were
represented, although not proportional to their number in the
population. Both parent representatives and staff representatives
commented on the honest confrontation of different péints of
view and the willingness to- work toward a consensus, There is no
evidence that the conference was manipulated by the administra-
tion to produce rertain predetermined results. In the words of th
deputy superintendent: .

The administration had no precoficeived notion about how
the voucher system should work. Everything was new to the
administration. Therefore, everyone at the Santa Clara
conference was in the same boat; we were all starting from

scratch, learning together.
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Conference participants were invited to review the final proposal,
written by the school administration afte:r the conference was
over, before it was submitted to the board of trustees. Both parent
and staff participants reported that the proposal followed faith-
fully the recommendations of the conference.

One must be impressed with the degree of success in unng the
conference to complete this planning task. Such is not always the

case. Many attempts at widespread participation in developing

planning proposals founder on either of two grounds: They are
rigged shead of time and therefore do not reflect genuine

‘participation, or they bog down in conflict between adverse

groups and never result in any viable plan. In this case success may
be attributable to two factors: {1) Substantive conflicts between
major sctors were negotiated prior to the conference, thereby
eliminating -any barrier they might impose on the conference's
productivity. (2) All participants entered the conference in
positions of relative equality in terms of knowledge or control
over the process. This meant that parents’ interest in maintaining
the option of neighborhood schools, which had not surfaced in
prier negotiations, could be dealt with in the recommendations of
the conference.

The district's board of trustees unanimously approved the final
proposal on April 12, 1972, and OEO followed almost immeci-
ately with its approval, allowing planning for the experiment to
begin before the end of the school year.

We can summarize this discussion of events leading up to Alum
Rock's decision to participate in the voucher experiment by
indicating the factors which seem to account for that decision. In
the first place, & need was felt by all parties concerned for
decentralization of the school system. This commonly shared
interest provided-the basis for a collective goal for institutional
change. One cannot say that a full-blown ideology was present,
because no clear-cut notion prevailed about how to carry out such
decentralization. Thus, education vouchers came to be seen a8 an
operational expression of how to achieve this goal, and the
experiment was entered into opportunistically. A second factor
was the leadership of the superintendent in clearly articulating the
goal of decentralization, in seeking resources in the school's
environment to help bring that about, in persistently and skillfully
negotiating the interests of the district with QEOQ, and in providing
the means whereby different parties within the district could

- resolve their individual interests with the proposed ummizatmnal

change.
In the third place, each of the major parties to the decision had

something important to gain from the experiment and very little,

,"!
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if anything, to lose. The teachers needed additional resources in

order to develop badly needed innovative programs. The principals

wanted greater autonomy over the administration of their schoals.
" Parents, at least those involved in school affairs at the time,
wanted more flexibility and innovation in the curriculum. AREA,
as a professional organization wanted increased funds for the
district. The administration wanted decentralization, but had no
program or resources with which to bring it about. And lastly,
OEQO needed a demonstration site on which to spend its monies
earmarked for a voucher experiment.
A fourth factor was the use of techniques to enhance
interpersonal relations as the school system worked its way
through the change process, namely the adoption of inservice
training in human relations:and the use of the community charette
in planning the voucher experiment. A fifth factor was the
availability of substantial resources from- OEQ amounting to about
$8 million a year, with which to carry out the program of
institufional change. Without that incentive, it is doubtful that
~Alum Rock would have contemplated the adoption of a voucher
market system.

The Modified Voucher Plan

The actual voucher system adopted by the Alum Rock School
District departed in several important respects from the regulated
compensatory voucher system specified in the original OEO
prospectus. These departures resulted from limitations imposed on
the Alum Rock schools by the State legislature, as well as
agreements reached by parties within the school system to assure
their support for the expenment. While these departures con-
sttained the potential for consumer choice, they did not negate
the notion of & market system of education. The adopted plan
provided competition among diverse providers of education,
parent choice within that competitive framework, and incentives
to providers to accept poor or high-risk children into their
programs. The experiment proposed by Alum Rock, therefore,
was known as the modified voucher plan. It was seen as an interim
step on the way to future testing of the full voucher system
originally proposed by QEO. :

The modified voucher plan was based on the voluntary
participation of individual schools in the district. In the first year
of the experiment, six elementary schools were involved. The plan
consisted of the following elements:
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1. Each participating school was to develop two altemative
programs, or mini-schools, between which parents must

- choose to enroll their children. In this manner, parents
preferring the concept of the neighborhood school, that is,
to keep their children in the school in which they were
currently enrolled, would still have to make an educational
choice among programs within that school. Parents were to
participate in the planning of these programs. .

2. The parent of each child currently enrolled in a partici-
pating school was to receive a voucher worth the current
average cost of educating a child in the district. Compen-
satory vouchers equal to one-third the value of the basic
voucher were given directly to each program or mini-
school on the basis of the number of eligible children that
were enrolled. Eligibility for a compensatory voucher was
determined by a student’s eligibility for the Federal lunch
program. The latter in California was based on the
equivalent of a maximum annual income of $4,000 for a
family of four persons. In this manner, eligibility for
compensatory vouchers was self-declared, and did not
require any special testing or “labeling” of individual
students. Compensatory funds were to be spent on services
available to all participants in a given program, rather than
just eligible children. The budget for each program was to -
be determined by the amount of voucher money attracted.

3. To facilitate parent choice each mini-school was to provide
information in writing on the philosoply, practices, and
finances of its program and on the performance of
students to parents in all participating schools. Community
counselors were to be made available by the district to
help bring this information to parent.s and counse! them in
the process of selecting the program and school in which
to enroll their children.

4. Open enroliment was guaranteed for each program, but
was limited with respect to school buildings. Parents were
guaranteed placement of their children in the program of
their first choice. If a program attracted more children
than could be gccommodated in the building site in which
it planned, additional space would be made available in
other buildings, a process known as satelliting. With
respect to building choices, previously enrolled children
and their incoming siblings were given first preference. Ifa
building was oversubscribed, new enrolees would be
assigned on the basis of a lottery. This enroliment

Q
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procedure was accompanied by free transportation for
each child to the building in which he or she was enrolled.

. Each school was to operate autonomously from the school

district; and each program, whether confined to a school
building or located in multiple buildings, was to be
responsible for its own policy, curriculum, staffing, texts
and materials, management, and budgeting, within the
limits imposed by the California State Education Code.
This provision left the role of principals undefined. Two
altematives were suggested. One was that of a program
manager responsible for the conduct of a given program in

one or more buildings where it operated. In such a role,

principals would have a home base, but their responsibility
would be to the program being managed, rather than to
the building in which it was located. The management of a
particular building as a facility would be contracted for as
a service. The second alternative was as a traditional
building principal, responsible for managing all programs
located in a given building. This alternative was seen to
have the disadvantage of putting principals in the position
of favoring one program over another, and thereby
diminishing competition among programs which was essen-
tial to parent choice. This issue was left unresolved in the
plan and became the source of considerable conflict during
the plan’s implementation.

. An advisory body, known as the Education Voucher

Advisory Committee (EVAC), was to be established to
advise the school board and administration on the im-
plementation of the voucher plan. EVAC was to be
composed of one parent and one staff member from each
school, the manner of their selection to. be determined by
the school.

. The experiment was to be evaluated by two procedures. A

continuous internal evaluation was t& be conducted, under
the auspices of the djptrict, consisting of annual tests of
academic achievement and attitudes of children toward
school. This information was to be used as part of th-
information disseminated to parents each year. In addi-
tion, surveys were to be conducted of the attitudes of
parents and teachers toward the voucher system. An
external evalustion regarding the effectiveness of the
experiment itsclf was to be carried ‘out by, the Rand
Corporation under contract with OEO.
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The district was to assist any group of individuals outside
the Alum Rock public schools which wanted to start an
alternative education program. Such groups, were to be
provided monies with which to plan their programs and to
cover the startup costs. The programs would operate under
contract with the Alum Rock School District. This
provision was an attempt to minimize the limitation of
choice which resulted from the inability of private or
parochial schools to participate in the voucher experiment.

. All teachers certified under California law were to be

guaranteed their seniority and tenure rights during the
voucher experiment. If they chose to teach in & voucher
school, their employment in the district could not be
jeopardized by a declining enroliment in their program.
Shouid such a decline occur, three altenatives were
provided: (a) to transfer to another voucher program,
necessitating that any expanding program must give first
priority in hiring to existing district personnel (b) to
transfer to a school not participating in the voucher
experiment or (c) to have their contract bought up by the
district.

Under Califomia State law, the school board couid not
delegate legal responsibility for the participating schools; it
could o; delegate responsibility for program deveiop-

‘ment and management, and disperse money to those

schools on the basis of vouchers. To assure autonomy of
operation, the plan specifically prohibited EVAC and the
district administration from making -any curricular or
expenditure decisions for principals or program managers.
Centralized services such as psychological counseling,
audiovisual equipment, and cwrriculum development, were
to be purchased at the option of participating schools. To
assure the market orientation of the experiment, those
centralized services which were essential to parent choice,
namely, the dissemination of program information, enroll-
ment counseling, and internal evaluation, were to be
carried out by a private consulting firm under contract
with the district. The firm was also to advise the
superintendent on the implementatior of the experiment.

modified voucher plan established a mather complex

organization and generated certain structural conflicts which made
difficult the plan’s implementation (see figure §). The superintend-
ent, as the chief administrative officer of the Alum Rock District,
also became the administrative officer for the voucher experiment.
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This placed the supcnntendent in the posmon of administering
two very different and often conflicting educational operations.
The superintendent’s responsibility went directly to the mini-
schools or programs in seeing that they met the statutory
requirements of California law and in transferring voucher money
from the district to the individual programs. EVAC, instead of
being an educational voucher aumq_rj.ty'résponsible for running the
voucher experiment, became-afi advisory group to the superin-
tendent and the school board. The influence of EVAC on the
ex;wnment could only be indirect. Given this lack of autonomy
for the voucher system, the district hired the Sequoia Institute,
headed by Joel Levine, a former staff member of CSPP, to advise
the superintendent on the conduct of the experiment and to
perform those functions necessary to maintain the competitive
nature of the system (which would have been performed by a
voucher authority). This design left the principals with little
official power in the system. The principuls had no established role
in running the mini-schools. In addition, they were superseded in
their influence by two new agents, EVAC and the Sequoia

Institute, which had direct access to the superintendent. The.

principals were left with what informal power derived from their
strong ties with thesuperintendent that preceded the experiment.

Implementation

First Year: 1972-1973

In the first year of the voucher experiment, 22 mini-schools or
programs were offered in the six participating schoals. This
constituted an average of better than three programs per school.
Since the purpose of creating mini-schools was to provide choice
in educational philosophy and program, the question naturally
arises, to what extent did programs vary? The judgment in this
matter is mixed. Some argue that basically there was little
difference in, philosophy and content from one program to
another, while others argue that there was at least a basic
difference in teaching style in each school. It is universally agreed

that one building, the Meyer School, achieved sigﬁiﬁcant varia-

tions in educational philosophy and program. Since the purpose of
the voucher experiment was to see whether or not such diversity
would be generated, we will focus our comments on the school
where it apparently did occur.

In the view of one of the more successful teachers at Meyer
School, an enormous amount of time and energy went into
planning the mini-schools. Immediately after the OEO grant was
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FIGURE 5 — Orgpnizational chart of the Modified Voucher Plan
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awarded, the Meyer faculty sat down and outlined as many
different types of programs as they could think of. Having
identified the widest range of choices, the school held a Parents’
Night in which parents were asked to indicate their preferences
among these options. On the basis of this preliminary measure of
demand, the teaching staff narrowed the range of programs to be
offered and proceeded to plan them. Since preregistration for the
first year of the experiment occurred at the end of May, 1972,
teachers had little more than a week to prepare’ programs,
although curriculum planning did go on throughout the summer.
It is generally agreed that too little time and resources were
available for this purpose at the outset of the experiment.

In the first year, Meyer School offered four programs; in the
second year, five. They were: '

1. The Year 2,000, a future-oriented curriculum teaching
children how to solve problems and bow to leam, rather than
transmitting a body of knowledge ‘

2. Fine Arts Currjculum

3. Behavioral Research Laboratory, a commercially developed
program of individualized-learning

4. Basic Skills, a traditional curriculum emphasizing skills in
reading, math, and language arts
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5.Down to Earth, a free sgchool focused on developing the
motivation of children to learn by an unstructured explors-
tion of their environment
While all parents were forced to make a choice among programs
In & given school, very few chose to enroll their children in a new
school. Of the 2,650 families served by the six- participating
schools, 101 enrolled their children in a new building, while an
additional 95 changed programs within a building during the first
year (National Institute of Education 1973). Additional evidence
of parental choice is reflected in the fact that 40 percent of
fatnilies with two or more children in the voucher schoals chose
different programs for different offspring, suggesting that parents
made an effort to match the needs of individual children with the
most appropriate educational \program.

The voucher mechanism fo} allocating funds was implemented
in that dollars were budgeted to programs on the basis of their
enrollment at the beginning of the year. An income-outgo budge*
tying dollars to enrollment on a continuous basis throughout the
year was planned but not implemented. Such a budget was
designed to make the impact of parent choice on the mini-schools
more immediate. The assignment of compensatory -vouchers
created a substantial increase in resources normally available,
making innovative programs feasible: For the most part, teachers
took over administrative responsibilities for the mini-schools. For

example, in the Meyer school one teacher was appointed coordi->-

natar for each mini-school in addition to carmrying teaching duties,
and another teacher was appointed budget director. The codrd-
inators for each program met periodically with the building
principal to work out common problems. The principal and vice
principal had very little direct involvement, The principal handled
relations with the district administration in terms of obtaining
resources, and the vice principal handled discipline problems for
the teachers. But, in the words of one teacher, “we ran the school;
if the principal hadn’t been there, the ichooi would have gone on

anyway.” . ‘ &
EVAC was qrganized largely with persons who had participated
in the Sants conference. In sybsequent years, representatives

on EVAC were elected from each school. EVAC had little formal
power over the voucher experiment. It saw its role as a “watch
dog’ over the implementation of the Modified Voucher Plan and
as 4 facilitator of communication between the schools and the
community. Community advisory boards were also establizhed in
each school. Their function was to meet regularty with school staff
to advise on community needs and interests in designing and
operating the mini-schoaols.
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During the first year, the principals moved to create a position
of power for themselves within the voucher system. They saw
EVAC and the Sequoia Institute as additional layers of centraliza-
tion imposed on an experiment in which the schools -were
supposed to have increased autgnomy. In the words of the
principal, “We moved to block Levine from becoming, in effect, 8
superintendent of the voucher system, and EVAC from becoming

& board of education.” The principals cut off all communication
between the schools agd EVAC. They counteracted . Levine's
guidelines for running the experiment by desling directly with the
superintendent, as was their custom, in negotisting how the
experiment was to be carried out in their individual schools. As a
result, they were able to prevent the implementation of two of the
key elements of the Modified Voucher Plan. They secured an
agreement by which community counselors would be held
responsible to each school building rather than to the Sequoia
Institute, putting the counselors in a position of serving the needs
of the school rather than the needs of the parents. As a result, the
parent who headed the community counselors resigned in protest.

The principals also secured an agreement that there would be no
internal evaluation, during the first year, a move which greatly

pleased the teachers, They argued that early testing of students’.

performance and attitudes would be an unfair measure of the
sticcess or failure of their programs. As a consequence, testing
could not begn until the second year, which meant that the
results would not be available to parents until the third year of the
experiment. These agreements gutted any serious attempt to
increase the capacity of parents to make educational choices.
Thus, while the principals, for the most part, were committed to
the voucher concept, their piay for.power nullified the regulatory
roles of EVAC and the Sequoia Institute which were necessary to
assure {ree choice and competitiveness, characteristics essential to
a voucher market system.

A survey was condueted in the, fall and the spring of the first
year to determine the reactions of both parents and teachers to
the experiment (National Institute of Education 1973). In general,
the proportion of parents favoring. the voucher system increased
during the year. Parents who liked a choice in curriculum
increased from 83 percent in the fall to 95 percent in the spring.
Those believing that parental choice in enroliment would make
tegchers more responsive went from 66 percent in the fall to 76
percent in the sp ing. Paren{s believing tnat vouchers would
improve the quality of education increased from 77 percent in the
fell to 89 pereent in the spring.
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The survey of teachers showed that in the fall about 50 percent

in both the voucher schools and the nonvoucher schools believed

that educational vouchers would improve education in Alum
Rock. In the spring, 74 percent in voucher schools as opposad to
33 percent in nonvoucher schools believed in such improvement.
Teachers believing that vouchers would benefit students consti-
tuted 83 percent in the voucher schools in contrast to 30 percent
in nonvoucher schools. In referring to the advantages of voucher
schools, 75 percent of teachers cited teacher teamwork; 85
percent cited a cwrriculum better suited to student needs; 84
percent cited learning experience for teachers: 96 percent cited
opportunity to innovate; and 72 percent cited parent involventent.

Second Year: 1973-1974

In the second year, seven schools were added to the experiment,
bringing the number participating to 13. Forty-five mini-schools

were provided, which again was substantially greater than the -

numbepr, called for in the original ‘plan. This represented an
addition of three new programs and a drop of the three existing
programs due to a lack cf demand. There was very little shift in
enrollment among the various programs. '

The addition of new schools was opposed by the principals of .

the original six schools. These principals felt that by the end of the
~ first year they had worked out a great number of conflicts and had
begun to make the experiment operational. Now that the
principals had “gotten themselves together,” they wanted to
confine the experiment to the original six schools during the
second year so that they could begin to function like a market.
‘But their recommendation was overruled, it was believed, because
of the additional money which the new schow.. .could bring into
the district and because the National Institute of Education
wanted to demonstrate success in order to get more. money from
Congress. .

In th~ second year, the policy of open enrollment received its
severest test, and failed. In order for the voucher system to
operate as a market, enrollment in any given program had to

remain open to all comers, allowing the expansion of programs .

- with 2 high demand and the retrenchment of programs with a low

demand. To implement open enrollment required that programs

with increased enroliment be able to expand or satellite into
school buildings with decreasing enrollment., In every case,
attempts at satelliting were blocked or sabotaged by the receiving
school. Programs which attempted to satellite were usually denied
space in other buildings, presumably because the schools involved
were threatened by the success of the expanding progrem or were
opposed to the voucher concept
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The experience of the Meyer School is insightful. During the
second year, the staff of Meyer wanted to fully test the voucher
concept by keeping enrollments open. They attracted 1,000
students, compared to their usual enroliment of 750. Meyer

wanted to satellite the.. grades six through eight into a junior high

school and 'consequently urged the district to “voucherize’ a new
junior high school, Ocals, which was to open that year. However,

parents of other elementary schoois which were to feed into Qcala.

were opposed to the voucher concept, ledding the district
administration to voucherize Fischer Junior High School instead.
This decision made sense in that Meyer was a feeder school to
Fischer. However, the principal and staff of Fischer were opposed
to vouchers. To deal with this situation, the administration
allowed those in opposition to vouchers to transfer to the new
Ocala Junior High School. When the time came for Meyer to
satellite, the staff of Fischer, now a voucher school, did not want
satellites from Meyer School, reportedly because they feared the
competition from what was known as a very successful program.
Faced with this dilemma, the -administration decided fo put
Mever's satellites at the Ocala Schobl, which had extra space and
where the principal and staff were also opposed to the voucher
system. Meyer compounded the error by sending its least
experienced teachers to the satellite. With no support for re'atively
inexperienced teachers, the pmgram lost students and eventually
was dropped.

It was in the second year that an attempt was made to
implement another major element of the plan, the creation of
alternative schools. It also failed (Cohen and Farrar 1977). A
group of teachers from outside the district applied for permission
to establish a “free school” known as GRO-KIDS. The group was
awarded a planning grant; but to some, the district appeared to
drag its feet on granting.permission for the school to gperate,
extending negotiations throughout most of a year. However,
opposition to the altermnative school was based more on personnel
matters than educational philosophy. The proponents of GRO-
KIDS wanted the freedom to choose their own teachers and
determine their own salary scale, The Alum Rock teachers union,

seeing that GRO-KIDS might attract enrollment out of district

schools and thereby threaten existing jobs, insisted that the
applicants hire certified teachers, have the same student/staff
ratio, and pay the same salary and fringe benefits as prevailed in
the district. The principals of the voucher schools sided with the
teachers union, but for different reasons. They wanted the same
freedom over personnel practices being sought for GRO-KIDS.

Since they were denied that freedom, they did not want
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 GRO-KIDS to have it, and thareby operate with a competitive

advantage over the district’s voucher schools. In the end, the

~administration sided with the teachers’ union and principals, the

applicants agreed to these terms, a contract for GRO-KIDS to
opeqate was awarded. However, by the time the program was
offered, the number of parents who had :originally expressed an
interest dwindled to the point where the program was no longer
feasible.

~ —The second year -saw implementation of-- the - continuous -

income-out go budget. This budget allowed esch program to keep
4 more accurate account of its per pupil cost so that a program’s
budget could be automatically increased or decreased with changes
in enrollment. The conmstruction of such a budgeting system
consumed an enormous amount of time and recordkeeping on the
part of the teaching staff. This burden, in addition to the slready
cumbersome tasks of program management, led many mini-schools
to transfer administrative responsibilities from the teachers to the
principals. Teachers found that they preferred teaching to adminis-
tration.

Third Year: 1974-1975

The failure of satelliting during the previous year led to a
decision to curtail open enroliment in all schools. This policy
meant that programs could enroll students up to their existing

capacity on a first-come, first-serve basis. Parents who could not.
- be accommodated would have to seek other choices. The demise

of open enroliment marked the beginning of the end of competi-
tion "between programs, a fate greatly welcomed by teachers.
There were no births or deaths in mini-schools during this year,
and the shift in program size was negligible.

A budget crisis in the district 8s a whole dominated. the

experiment in the third vear. Local revenues decreased due to an
overall loss of students and cost increases due to inflation.
Teachers and teacher-gids were laid off. However, due to personnel
regulations, this attrition had to occur on the basis of teacher
seniority. rather than a school building’s .enrollment. This meant
that minischools had to shuffle their staff to accommodate
district-wide attrition, which involved taking on teachers based on
their seniority rather than their program compatibility. As an
additional ‘economy measure, compensatory funds from the
voucher experiment were consolidated with compensatory funds
from other State and Federal programs and used district wide. For
the second year in a row, excess voucher funds remaining at the
end of the year were absorbed by the district to help balance its
budget. And finally, in order to insure -the future financial
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solvency of the district, class sizes were fixed to allow the district .
to predict future teacher needs more accurately. All of these
remedies for the district's fiscal problems served to restrict the ;
dumumotmuehulchodamddmthaumoummd
incentive for program innovatioa. v

In the third year, booklets on how to mte:pret progum
options, how to visit schools, and how to select programs were
designed and distributed. Parent education, a basic element in the

___voucher plan, was finally introduced. For the first time, parents
received information on . students’ cognitive performance and- - - -——
attitudes toward school. However, at the insistence of principals
such information was distributec only to parents of children

+ enrolled in each respective program. Comparative information
among programs had to be requested by parents. Thus in "the third
year, increased information regarding educational programs was
made available to parents.. However, such information came at &

. time of declining opportunity for parents to exercise choice.

Y
*

Fourth and Fifth Year: 1975-1976, 1976-1877

The changes th operating procedures during the third year were
reflected in the experiment's steady decline during its last 2 years.
In the fourth year, mini-schools continued, but the interest of
parents in exercising choice markedly diminiihed. The number of
parents who made enyollment decisions prior to the deadline was
1,500 fewer than the previous year. The internal evaluation and
parent information program .continued as in the third year.
Principals in most schools assumed complete mmngement respon-
sibility for the minischools. Teachers further! withdrew from
competitiveness betweep programs. For example, m\the Meyer
. School the teaching staff felt that teachers were becoming so
identified with the minischools that the building as a whole was
not hanging together. As a result, the roles.of program coordinator °
and budget director were dropped. Two school-wide task forces
were formed, one for the curriculum and one for the budget.
Every teacher was assigned to one {ask force.

The fifth year brought a formal end to the experiment. Its
termination did not represent a dramatic change in operating * -
procedures because many of the festures of the voucher system  » °~
had already been discarded, and the voucher schools were brought

‘ . .more into conformity with the rest of the district. Only nine
buildings offered more than one program. Budgeting was still tied
to program enrollment. The internal evaluation and: pnent
information pmcedum cantmued

* -~ -
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évaluatlon

In evaluating the experimentation with a voucher market
system at Alum Rock, it is important to recognize that two efforts
at institutional change are ipvolved. One is the effort by OEO to
change primary and secondary public cducation through the
adoption of a voucher market system. The other is an attempt by
the Alum Rock Schoal District to change itself through decentrali-
zation of decisionmaking. Therefore, two sets of objectives exist
by which the experiment can be evaluated. OEQ’s objectives were
to make an educational system more responsive to the needs of
- diverse groups by increasing parent choice and, therefore, parent
influence over the curriculum. Alum, Rock’s objectives were to
create; more flexibility and variety in its curriculum by decent.rah
zing decmonmakmg within the district.

Evaluation by OEO’s "Oblccﬁvos

In order for OEQO’s objectives to be met, it was necessary to
establish the essence of a voucher market system, i.e., the exercise
of parental ch%c among clear educational alternatives that were
in competition with each other for voucher dollars. Was such a
system implemented? In a pure sense, the answer is “no,” and one
would have to conclude that the experiment was a failure.
However, one would have to acknowledge that some of the
unpqrtant elements of such a system were implemented and that
in a partial sense the experiment was a success. Let us elaborate
this conclusion in more detail.

1. A voucher.mechanism of a compensatory nature was estab-

- lished with a budgeting system that permittad funds to be -

attached to enroliment for individual programs, and was
maintained thmughout the experiment.

2. Clear educational alternatives were ast.ab‘uhed within 'some
of the schools of the district at the height of the experiment.
Teacher initiative and responsibility in designing and carrying

~  out innovative and varied educatmnal programs were ciearly
demomt.rated

"3.0pen ‘enroNment succeeded enly at the building level. It
failed at the program level in that mini-schools were not able
~ to satellite beyond their existing facilitiog,

‘4. No alternative school outside the public system was estab-
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5. Community counselors were not used to educate parents
about how to make choices; they were used to advertise, or
disseminate information about schools.

6. The internal evaluation did provide consumers with comparg-
tive information about the performance of mini-schools, but
this occurred too late to have any significant impact on
program development.

7. EVAC and advisory boards for each school were established,
but their impact on the implementation of the voucher
system was restricted.-

One could say from this summary that those elements of the plan
which dealt with diversity in cumicuilum and building-level
decisionmaking were successfully implemented, whereas those -
elements that dealt with competition and parent choice were not.

We must now ask the question, why was the voucher market
system as originally conceived by OEO not implemented? The
answer to this question has several dimensions. Some of the failure
is attributable to factors which were built into the design of the
experiment, for which responsibility lies with those who planned
it. A part of the failure is attributable to the process by which the
experiment was implemented, responsibility for which must be
assumed by those who administered it. Still other factors lie
outside the actions of planners or administrators and therefore
reflect on the viability of the concept itself.

Failure by Design

A principle cause of failupe lies in t.he fact that the voucher

experiment was not designed as a freestanding market system, but

. ratber as one contained within a larger bureaucrstic system. That

larger system existed prior to the experiment and was to persist

bevond it. Therefore, the interests of the larger system prevailed

when they conflicted with those of the voucher experiment. In the
view of one principal:

. The District was unwilling to let the voucher schools be truly
independent and function as a market. They were forced to
play by the District wide rules. The voucher demonstration
consisted essentially of two systems in one, the voucher
system within the larger system, and the larger system won

. out.

"~ A second factor was the preservation of teacher seniority and
tenure' rights. Their enforcement limited the ability of individual

programs to hire the most appropriste personnel for their
philosophy and methods, and prevented the removal of teacliing

. 15y
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personnel judged ineffective on the basis of parent demand. A
third factor was the absence of any nonpublic schools that would
have bypassed the constraints on the experiment imposed by the

~ conflicts between the voucher schools and nonvoucher schools

within the district. | ) _ ’
And lastly, bypassing the principals in assigning formal manage-
ment responsibility for the voucher programs created an informal

triangle of power among the principals, EVAC and the Sequoia -

Institute (who were responsible for overseeing the voucher plan),
and the supe "itendent (Who was caught between the interests of
the district -« the interests of the voucher experiment). This
triangular r. .. nship allowed the principals to secure an alliance
with the superintendent against EVAC and the Sequoia Insjitute

to block implementation of key elements of the voucher plan.

Failure by Implementation

- Levinson (1976), in a well-informed and respected critique of
the voucher experiment at Alum Rock, attributes its failure to the
incremental process by which it was implemented. Three aspects
of incrementalism are relevant. The voucher plan was broken
down into its componenis and implemented in stages. This
procedure would have been satisfactory had these components been
serially related, that is, if the successful implementation of one
companent were related sequentially to the implementation of
another. However, the voucher plan constituted a system change
in which the components were interrelated, and thus required
simultaneous implementation. Alternative education programs
were introduced the first year, the budget system was introduced
the second year, and the evsaluation of programs and parent
education were introduced the third year. This staged implemen-
tation meant that parent choice and its impact on budget
allocations could not have its full effect on program design. In the
words of Levinson:

The problem with incremental implementation is that if the
components are treated as individual entities, rather than as
parts of a whole to be meshed together, then the innovation,
although interesting and beneficial, may not conform to its
original plan, since the relationship of the components to the
whole can be ignored (p. 15)..

. A second feature of incrementalism is the preservation of the
old system during the introduction of & new one. The voucher

system was implemented as a supplementation to the existing
school system, rather’than a replacement of it. This procedure

ailows power over change to reside with the current operators of a
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system, those with entrenched: interests, who, because of the
staged nature of incrementalism, can dismantle the innovation
piece by piece when it conflicts with their interests. Thus
satelliting was blocked because it threatened the integrity of
building organization and professional control over program
expansion. The establishment of the alternative school, GRO-
KIDS, was deterred by teachers who feared loss of employment in
the larger system. '

A third feature of incrementalism is decisionmaking by negotia-
tion rather than by plan. The introduction of new system parts,
while preserving existing ones, leads to decisionmaking which
depends on the agreement of all parties concerned. Such decision-
making results in innovations being modified or biocked so as to
minimize conflict with exutmg practices. When the redesign of a
system is instituted simultaneously, it is more likely to proceed as
planned. Thus principals were able to negotiate a postponement of

" internal evaluations, and the teacliers union we: able to negotiate

crippling requirements for the proposed alternative school.

Constraining Factors

Some factors contributing to the failure of the experiment lay
outside its design or implementation and therefore suggest
limitations of the concept of the voucher market system. Most key
actors in the experiment agreed that very few parents became
significantly involved in making choices between educational
philosophies and programs when such alternatives did exist. Some
believe that effective parent choice could be developed if a serious
effort at parent cducation had been made by the district.
However, most agreed that parents, particularly at the elementary

“level, are more concerned about choosing teachers than an

educational curriculum. They want to match t.he style of the
teacher with the learning style of their children.

A second factor noted by all parties involved was the -

tremendous drain in time and morale which competition inflicted
on teachers. Teachers were not happy with having to try to outdo
each other for students. They liked the variety in programs that
came with the voucher system and the opportunity to work
together in small groups. But they did not like the pressure that

pitted teachers against each other. In the words of one teacher,

“The whole voucher experience was very painful: it engendered a
lot of conflict and lack of trust.” As a resulf, {eachers began to
minimize competition among programs in ordeY to reduce conflict.

Competition is inherent in a market situation. However, the
amount of interpersonal conflict experienced in Alum Rock could
be avoided with a voucher system in which the school building was
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the basic competing unit. In the mini-schools, teachers who were
used to working together on a daily basis were suddenly thrust
into face-to-face competition. If a school building were to work
together as a single producing unit, such personalized conflict
would be avoided. That is exactly the state of affairs to which the
voucher system in Alum Rock eventually gravitated.

The conclusions which we have been discussing should not be
construed to imply that the voucher experiment at Alum Rock
constituted an adequate test of a voucher market system. With the
number of limitations built into its design and implementation, it
can in no way be so considered. A more adequate test must
involve a system in which the educational programs operate
independently of each other, free to grow or decline in response to
demand, and with competition preserved and protected by an
overriding authority. What the Alum Rock experiment does
provide is a trial regarding the feasibility of some of the elements
of that system. From this trial it would appear that educational
innovation and diversity can be generated by teachers and related
financially to parent demand when competition internal to an
educational unit of production is avoided.

Evaluation by Alum Rock’s Objectives

The Alum Rock school district did not have an articulated plan
for achieving decentralized decisionmakimg. Neither the nature of
decentralization to which the district aspired, nor a set of actions
designed to achieve it, had been specified. Rather, the school

administration saw in the voucher experiment an opportunity to -

advance decentralization and therefore adopted the experiment as
its plan. We therefore have no preconceived notion of decentraliza-
tioq by which to evaluate the attainment of the district's
objectives.

What we have is a statement from key actors about certain
features of the voucher system which did not exist in the district
prior to the experiment, which persisted 2 years after the
conclusion of the experiment, and which therefore can be
considered to be institutionalized.

1. Curricutum variability—Although there is now only one
educntionsl program per school building, that program is
designed by each individual school. This procedure provides
some opportunity for variation in the curriclum on a
systemwide basis. The staff of each school are free to make
decisions about the emphasis which their curriculum will take
and to set priorities regarding the kinds of teachers to be

- ,.-):}_w_&
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hired. Within a given school, teachers are continuing to use

“their own siyle within & given curriculum. They can
team-teach or do individual feaching. Furthermare, in some
" schools there is decisionmaking by the faculty rather than by
the principal. For example, at the Meyer School the faculty
decided which math and reading programs to adopt and
whether or not an individual teacher can depart from that
program. Teachers decided the discipline policy to be used
within the school and initiated a continuation of the human
relations program to improve working relationships among
the faculty.

. Open enroliment—Open enrollment exists in that a parent
can choose to enroll his or her child in any school in the
Alum Rock district. Transportation is provided as long as
funds are available. Furthermore, within some schools there
is a degree of open enrollment between classes. For example,
at Meyer School, when parents come for a conference
regarding the next academic year, they are told who is
teaching at a given grade level and are asked their preference
for the teacher they would like for their child. However;
there is no guarantee that first preferénces will be honored,
since class size must be balanced.

. Building-based budgeting—The system of attaching building
budgets to enrollment continues, and each building decides
how its budget will be spent. For example, at the Meyer
School, the principal solicits recommendations for program
expenditures for the coming year from teachers. The: princi-
pal integrates these recommendations into the budget total
allocated to the school on the basis of its projected
enrollment, and returns the proposed budget to the teachers
for review before submitting it to the district. The district
then aggregates all building budgets by use of a computer and
makes adjustments in the allocated amounts based on any
changes in expected average daily attendence. This budgeting
procedure iaeans that the amount of funds over which the
central administration has discretionary power went from
$18 million prior to the voucher experiment to $2,000 after
the experiment. In the words of the deputy superintendent:

This budy 1 4 procedure has radically changed the nature
of my job. Before, when I was responsible for all of the
money in the system, people were afraid to come to me
for advice or assistance. Now they use me as a resource

person.
18
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4. Human relations—There is a continuing appreciation for and
use of interpersonal skills lsarmed in the human relations
training carried on during the experiment.

5. Ewaluation—The internal evaluation has become a permanent
function of the district. Information on students’ cognitive
performance and attitude toward school, budget expendi-
tures, staff size, and program philosophy for each building
continues to be distributed annually to all parents.

6. Parent involvement—Community advisory boards continue to
operate at each school. Although their role in decivionmaking
is minimal, it is qualitatively different from that of PTAs.
The former presumes to oversee a school’s operation, while
the latter’s function is more supportive and social. Parent
involvement never achieved the level of influence hoped for,
but all parties are agreed that the current level of involvement
exceeds that which cecurred prior to the experiment and that
the school system is much more sensitive to community
needs and interest. The schools now have a*pro student”
attitude; student feelings are takep.intoconsideration. In the
words of one parent:

The voucher experiment opened up communication be-
tween the schools and the community. The schools just
cannot carry on business as usual without considering the
attitudes and wishes of the community. Whatever else
happens, the schools will never be the same; they can't go
back to working in isolation. The community now feels it
has a right to participate and express its opinion.

One must conclude from this list of carryover effects that the
attempt to decentralize. the Alum Rock schools was an unqualified
success. The degree of decentralized decisionmaking is not only
remarkable for Alum Rock, but surpasses what one might expect
to ‘.nd in almost any local public school system. One might say
t' . the operation failed, but the disease was cured; that is, the
acempt to establish & voucher market system failed, but the
attempt to decentralize the school system succeeded. Whether the
Alum Rock schools would have achieved decentralization without
the experiment is & moot question. In the words of a former
employee of the Sequoia Institute:

The people in the district have an enormous sense of failure
about the voucher experiment. That is probably because each
of them feels responsible for their piece of it, and if it failed,

that failure reflects on them personally. Actuslly, a lot was .

accomplished by the voucher experiment.
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CHAPTER 8

DECENTRALIZATION OF DETROIT
PUBLIC SCHOOLS

As any organization or institution grows, effective management ,

and efficient production-become more difficult. A school system,
whxch is basically an institution that delivers educational services,
is np exception. At some point it finds it&lf losing touch with its
beneficiaries, separated by the buresucratic structure and the mass
of red tape that are its inevitable companions. One possible
solution to this problematic situation is to decentralize. Decentrai-
ization can increase efficiency by shortening the chain " of
command and thus reducing the time and effort invoived in any
decision. And it can improve effectiveness by allowing the
decisionmaker, who is closest to the specific scene and most
familiar with the particulars of the situation, to make decisions
that are suited to the situation rather than dictated by some
uniform rule. This kind of internal reorganization is administrative
decentralization. It is usually sought and implemented from within
the instifution by professionals who wish to improve the’ institu-
tion's operation. It does not change the nature of the institution’s
relations with its constituency—the school system is the provider,
the students and their parents are the recipients.

An alternative form of deceantralization is political decentraliza-
tion which raises parents and students to the status of active
participants in school policy and operation. It is based on the
presumptions that the sharing of power iz good, that decisions
shoukd be made close to the site of their impact, that people want
to participate in the decisions that affect their lives, and that
decentralization will aliow them to do so (Scott et al. 1974). It

-also presumes that lay people have or can learn the skills and

develop the expertise necessary to mske important decisions about

the school system. This notion, understandably, can be threaten-

ing to professional educators, and for this reason the impetus for
political decentralization wsually comes from outside the institu-
tion itself. A politically decentralized system is not necessarily
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efficient, for it involves many more people in each policy decision;
but it has tremendous potential to improve the community’s level
of satisfaction with the services it receives. And because it involves
a radical reorganization of the power structure, the idea of
political decentralization is likely to meet resistance and obstacles
throughout its implementation. Without solid support, a plan for
political decentralization that looks beauti{ul on paper may tum
out, in practice, to be wvirtually no different from the previous
status quo. Several communities have attempted it, but whether
any school system has actually achieved political decentralization
is doubtful. . )

History of Decentralization in Detroit

The Detroit school system has been working with som¢ form of
decentralization for many years. Administrative decentralization
began when stiuctural revisions were needed ,to make a growing
system more manageable. In 1856, the elementary schools were
grouped into districts, each of which had a senior principal who
reported to an assistant superintendent and supervised the
implementation of centrally formulated policy in the district. The
principals of the junior and senior high schools reported to
another assistant superintendent and performed a similar policy-
implementation function in their own schools. In 1959, the
district senior principals took over responsibility for the junior and
senior highs; thus nine vertically integrated districts were created
. in which senior highs and all their feeder schools were put under
the administrative authority of one person who reported to and
carried out the policies of the central superintendent. The impetus
for this reorganization was the realization that a totally centralized
administration was too cumbersome to be effective. There was
also the growing feeling, with the beginning of the civil rights
movement and the Country’s generally liberal political atmo-
sphere, that institutions had to make themselves more accessible
to those they served. An administratively decentralized structure,
with all the contact points it provides, can do just that and in the
process can adapt more readily to the particular needs of each of
the districts within the school system.

The concern with the school’s relationship to the community in
which it is sited was carried a step further in 1959 with a pilot
project which appointed school-community coordinators for two
elementary and one junior high school. The purpose of the project
was to show that achievement levels could be increased, absentee-
ism and vandalism decreased, and parent-teacher relations im-

)
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proved if the community could become more involved in achool
affairs. The results of the project were favorable enough to secure
Ford 'Foundation funding for a larger scale operation known as the
Great Cities Improvement Program which began in the fall of
1960. Great Cities employed even school-community coording-
tors or agents who acted as outreach workers. They organized
neighborhood block clubs; provided classes in reading, typing,
leadership training, and crafts; developed child and adult recre-
ation prcgrams; and encou aged extensive use of school facilities
after regular school hours. Great Cities also funded a remedial
educaticn program in which teachers stayed after school to
conduct special classes, had extracurricular activities, and helped
students with homework assignments, After several years of
operation, the school-community agents developed a statement of
goals for the program. They described their own role as assisting
the schools, community groups, and individuals within the
community to stiengthen their attitudes, concepts, and skills so
that there could be maximum democratic participation in effec-
tively solving schoo, -ommunity problems. The program’s géneral
goal was stated as providing the best possible environment for the
education cf the whole child through the school and the local
community. The agent was to help develop mutual trust and
respect among all members of the community, to help the
community develop its potential to solve its own problems, to
stimulate and provide opportunities .for increasing social and
academic competence of residents, and to serve as a source of
factual information for the school and the community.

The activities of the Great Cities Improvement Program
expanded the school system's contacts with members of the
school community, It brought more people into the schools and
put them in touch with school personnel. it reflected an attitude
of concern with the relationship of the schools, not only to the
students, but to their Parents and neighbors as well. However,
neither the creation of school districts nor the Great Cities
program changed the fundamental relationship between the people
and the schools. They provided only-administratire changes. The
power structure of the school system remained ‘centralized, Policy
matters were still decided by the central board which was
generally composed of representatives of Detroit’s major power
groups: Chrysler, the labor unions; the major charities, and fhe\

professional community. Opers access did not mean shared

authority. for decisionmaking. The line was drawn between
community involvement and community control. And that is
where the line remained until 1969,
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Another facet of the Detroit public schools’ relationship with
its constituency, also growing out of the civil rights movement, is
its commitment to desegregation. It began in 1964, when the
board of education’s election resulted in a working majority of
labor people, liberal whites and blacks, al of whom were
concerned with integrating the schools. In 1966, they appointed,
as the new superintendent of schools, Norman Drachler who had
been the assistant superintendent for community relations. Under
Drachler and the liberal coalition, theschool system’began to take

steps toward school desegregation. Between 1966 and 1970, many

changes took place. The number of blacks holding instructional
positions increased by one-third, and those holding noninstruc-
tional positions increased by two-fifths. Two blacks were ap-
pointed as deputy superintendents. The number of all-white
schools decreased by one-half, while the proportion of black
students increased by only one-eight. The Detroit public schools
pushed to increase the numbers of blacks holding important
positions in the companies that supplied the school system. They
went so far as to publish their own texthooks when they found
none available commercially that adequately depicted blacks or
dealt fairly with black history (Pilo, 1975). The Detroit public
schools came to be regarded as one of the Couniry's leaders in
desegregation.

Despite the school system’s efforts at desegregation and
community relations, theré still were problems. A fundamental
one was lack of money which in turn caused other problems In
1967, half of the elementar}, school classes in Detroit were
overcrowded, a condition that could be remedied only with $65
million that the school system did not have. More than half of the
students entering inner-city high schools dropped out before
graduation. Indeed, students had little incentive to complete high
school—most personnel directors would not accept their diplomas
as valid. A study conducted in the fall of 1967 at one inner-city
high school showed that 50 percent of the dropouts were
unemployed, while 90 percent of the 1967 graduating class were
unemployed {(The National Advisory Commission on Civil Dis-
orders). Somehow, despite all its efforts, the Detroit public
schools seemed to be failing to give its graduates the skills and

credentials necessary to ‘“make it".in the mainstream of society. °

This failure was felt most actively in the black community, an
ever-increasing part of the school system’s constituency. .
In 1967, Detroit was the scene of severe civil disorders. By no
stretch of the imagination can the responsibility for those
uprisings be laid at the feet of the school system. But the
condition of Detroit’s educational system was one part of the
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complex of social and economic problems that was the breeding
ground for those riots. The riots had a definite impact on the
atmosphere in Detroit and the future direction_of the schoo]
system. The liberal coalition that controlled the school board
maintained its dedication to desegregation. However, members of
the white community were frightened and felt threatened. They
began to think of escaping from the city and removing their
children from the schools. The black community which had
previously supported desegregation as a way to improve the
schools and guarantee their children a good education, began
instead to consider community control of the schools as the most
likely means to this end. They believed that they knew best the
needs, wanis, and ways of their community, they understood their
children better than anyone else, and therefore they should have a
hand in™deciding how the schools should be run. Tied up in this
ideology was the belief that self-respect is a vital part of education;
and that involvement in the decisions that affect one’s own Lfe is
an essential part of gaining self-respect. The sharing of power and
responsibility—political decentralization—would be necessary to
achieve this goal.

In June of 1967, the Inner City Parents’ Council, organized by
the Reverend Albert Cleage, Jr., made the first demands for
community control of the schools. These demands were taken up
by- the State legislature where, in 1968, two legislators from

troit introduced separate proposals for the political decentrali-
zation of the Detroit public schools. One of the bills would have
created 16 autoncmous schnol systems, each with the same status
as all the other independent schcol systems in the State. The

~

second bill called for the school system to be divided into several -

regions, each with its own elected school board. This bill retsined
and enlarged the central school board which was already in
existence (Grant 1971). Both failed. But the movement toward
political decentralization had begun. The school board began
looking at various proposals for decentralization but was unable to
decide just how much power to delegate to the regions. In_the
meantime, the issue picked up support, particularly in the black
community, which began to lobby for strong political decentrali-
‘zation. Early in 1969, the two legislators who had previously
introduced the decentralization proposals reintroduced their bills,
which were again defeated. In April 1969, the Detroit Chapter of

the NAACP submitted a plan for community control of the

schools to the board of education. On the same day, State Senator
Coleman Young introduced a nearly identical decentralization
proposal into the legislature. Young's proposal had widespread
support. On April 11, 1969, Public Act 244 was signed into law by
Michigan Governor Milliken. -
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The Decentralization Plan

The provisions of Public Act 244 were simple. The school
system would be divided into from seven to eleven regions, each
with an enroliment of from 25,000 to 56,000 students. Each
region would be run by an elected nine-member board. The
regions would control the appointment of. regional superinten-
dents, the assignment and promotion of teaching staff, the
determination of the curriculum, the use of school facilities, and
the allocation’ of .the regional budget. Originally the persons
selected to chair the regional boards were the highest votegetters

[

in the regional election; later this provision was changed to allow

the boards to elect their own chairperson. The regional chairper-
sons were to form the citywide central board along with seven
members elected at lerge. The central board would handle those
aspects of policy and operations which had systemwide impact or
could be done most efficiently through a central office. These
included taxation, purchasing, payroll managément, employee
contract settlement and hiring, special education programs, and
the determination <of basic educational standards. The central
board was also to allocate a sum of money to each region, which
the region could then spend at its discretion. Regional allocations
are based on the size of the student population, ihe amount of
State aid received, and the priorities the- regions themselves
establish as indicated by the budget proposals they submit to the
central board. The central board attempts, through its budget
allocations to provide in all of the regions equal services, althoug
not necessarily equal amounts of money.

The plan was meant to bring the decisionmaking powers out of
the central school offices and into the regions where, presumably,
the greatest familiarity with local needs and concerns lay. This
would have been true political decentralization and would have
fulfilled the demands of the black community for control of the
schools. However, the plan actually retained significant authority

centrally—the budgeting and hiring provisions were particularly -

important with respect to commuinity controi—and could not be
considered 8 plan for full political decentralization. The potential
for the reallocation of additional asuthority existed since the
regional representatives made up a majority on the central board.
If they were strong and well-organized, they could seek greater
contro! for the regions.

The legislature’s decentralization plan was to be implemented
by the board of education. While the board did not object to the
_ plan, and in fact believed that decentralization could improve the
quality of education in Detroit, it was still committed to
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desegregation as the best means for improving the quality of -

education. The board say in the decentralization plan an excellent
opportunity to further the desegregation of the Detroit public
- schools. Acegrding to State law, the board of education alone had
the authority to determine internal school district boundaries.
Therefore, the board drew up the new regional boundaries in such
& way as to provid? as much desegregation as possible without a
major busing effort. The district lines radiated out-from’ the
central city, combining inher<ity blacks with whites from
outlying areas in each region: Because black parents were a
minority in the voting population, in many regions blacks would
not gain control of the schools even though their children made up
the largest portion of schoo}] enroliment. Thus, without intending
to do so, the effect of the board’s attzmpt. to' promote
desegregation was to limit community control, at’ least for the
black community. .

The announcement of the new regional boundaries drew
immediate and intense reaction from all sides. Vocal sections of
the black community openly rejected the proposition that
desegregation would improve the schools and raise the quality of
the education reccived by their children. They also rejected the

distribution of power which would result from desegregation.

because they would continue to lack control over their schools.
Vocal parts of the white community refused to accept the new
racial composition of the schools that desegregation woud entail,
and they refused to allow their children to be bused. They feared
that desegregation would mean a poorer quality education for
their children; they wanted their children to go to schools in their
own neighborhood; and they wanted to avoid any threat of racial
violence. New antibusing and antidesegregation g ips sprang up
within the white community and derr :nded the recall of the
prodesegregation members of the board of education. /nd in the
legislature, Coleman Young moved immediately to ":lock the
actions of the board of education.

After a lengthy debate, the legislature replaced Public Ac 244
with Public Act 48 which specified that the Detroit public sthools
be divided into eight regions, each with approximately 36,000
students, und with the boundaries to be drawn by a commission
appointed by the Governor. Each region would elect a five-mem-
ber board. The chairperson of each regional board would sit on the
central board of education along with five at-large members. The

division of authority between the cenfral .board and the regions.

-was the same as under P.A.244. Under\the new act, enrollment
was to be open so that any student could attend any school as
long as there was room. This provision would allow inner-city
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" blacks to attend the outlyving, largely white schools and would
allow white students to transfer out of racially mixed schools. (A
later court order revoked the open enrollment provision of the
act). The new act also effectively supported the recall movement

- by shortening the terms of three of the board members who had
actively supported desegregation so that they would leave office in
December, 1970. However, the recall election was held anyway. It
drew a heavy turnout from the white community and succeeded in
removing from office the desegregationist members of the board.

The issue of desegregation was taken to the courts by the
Detroit NAACP. Court suits continued for years, sparking a great
deal of controversy in Detroit, muchk more than did the issue of .
decentralization. While the court cases were going on, elections
were held for the new regional boards. There were 200 candidates
for 45 positions, representing & wide range of backgrounds from
housewives to lawyers. The strong black separatist siate was not ==
elected; a8 number of white separatists were. Although black
students were the majority in six districts, black candidates won a

- majority on only two of the eight regional boards. In general, the
new board members were much less supportive of desegregation” .
and less inclined toward educational innovation than the old
central board, and several of the people who had been elected had
taken firm stands against decentralization. The new board mem-
bers took office on January 1, 1971. The matter of the regional
boundaries was settled by the appointed commission, and
Detroit’s decentralization plan, as detailed in Public-Act 48, was
put into practice.

implementation of the Plan

School decentralization was not equally successful throughout -
_ Detroit. The region that came to serve as the prime example of
¢, bow decentralization could and should work was Region One. This
- ‘region is in the heart of Detroit; it encompasses the downtown
business district and the innermost residentisl areas. In comparison
with other regions in 1870, Region One had

¢ the poorest housing conditions: 13 percent of the units stood
vacant, and: 45 percent of the owner-occupied units were
“valued less than $10,000
" o the highest proportion of fanuilies in poverty: 36 percent

o the highest proportion o1 single-headed househoids: 26
percent : .

L7 | .
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. _tfxe second “ghes" proportion of parerits without high school
diplomas: 63 percent (Board of Education of the City of
Detroit 1973)

Students’ achievement levels in the region were well below the
national average, and parents had little positive involvement in
school affairs. A position paper prepared by the Region One Ad
Hoc Decentralization Committee describes the parents’ role prior
to decentralization as “being relegated to sipping tea and
(attending) fund-raising activities’ (1977¢). Region One was also
the part ol ine city in which the most organized and militant
segment of the black community resided. It was in Region One
that the civil disturbances began in 1967, and it was in Region One
that Reverend Cleage organized the Inner City Parents Council and
‘made the first demands for community control of the schools.

Soon after its election, the Region One board passed s
resolution that “each local school community within Region One
shall have a permanent democratic structure for effective neigh-
borhood participation in the decisionmaking process of the local
school” (Board of Education of the City of Detroit 1973). The
board drew up guidelines for the establishment of local school
councils and utilized/ community organizers to inform community
people of their existence and to involve them as members and
participants in the couvncils. Each of the 44 schools in Region One
now has a council which defines the community’s needs, orders
those needs according to priorities, and makes decisions on
curriculum changes, physical and material needs, and the employ-
ment of school personnel. The schools and their councils are
grouped into constellations (a constellation consists of an upper
level school and its feeder schools) for the purpose of conducting
leadership training and resolving problems that affect the entie
constellation.

The local council has two links to the region board. (See figure
6). The first is through its chairperson who is a member of the
Committee of Council Chairpersons. This committee meets before
each region board meeting to exchange information, discuss
problems, and make recommendations to the board. The second
link is through the standing regional committees (buildings and
sites, currici.lum, finance, personnel, school-community relations,
Title I) which are made up of representatives from the correspond-
ing committees at each local council. The standing committees
have input into the formulation of regional policy and also
disseminate policy decisions from the regionsal level down to the
local councils. The final piece of the regional structure is the
special committees, formed by the region board to meet special
needs. For example, the Region One Ad Hoc Decentralization
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FIGURE 6 — Community involvement in Rodi’on One, Detroit Public Schools
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168 SOCIAL SCIENCE AND INSTITUTIONAL CHANGE

Committee was formed to prepare a position statement for the
region as part of the current evaluation of the success of
decentralization.

Thus, the region board sets policy on the regional Jevel, based
on input from the local councils that is fed through the standing
committees and the Committee of Council Chairpersons. The
policy is reluyed to the local councils through the same mecha-
nisms, and the local councils carry out that policy in each school,
adapting it to meet particular school conditions, and, where
necessary, seeking changes from the region board. The structure
for two-way communication is from, the schools and the councils
up to the board, and from thc board down to the schools and
councils. .

An example of how the process works can be drawn from the
curriculum pelicy. On the basis of the parents’ expressed need for
more oversight of their children’s studies and more feedback on
their progress in those studies, the board established the policy of
mandatory homework assignments which parents must sign before
they are returned to the teacher. The lucal councils see that this
puiicy is carried out, that teachers do assign homework, and that
parents do sign it. Where problems arise with either teachers or
parents, the councils work with the people involved. They try to
explain the policy and its rationale and to come to some solution.
If too many problems were to arise or if an evaluation were to
show that the policy was not achieving its intended effect, then
the councils could, through the established channels, seek to huve
the policy changed or revoked. A similar process is followed for
budgeting, personnel, and decisions about the use of school
facilities. The input generated from the community by this
structure is fed to the central board through the region board
chairperson who is an ex officio member of the central board.

Students are also involved in the Region One decisionmaking
structure.” Students are members of the local councils and can
serve on the standing committees. There is a student council in
each school and a school-community council convention is held
yearly to bring students, parents, teachers, and staff Yogether to
discuss school issues and priorities.

Region One has opted to allocate part of its budget to purchase
services from the Central Office of School-Community Relations.
The. region is served by a hierarchy of school-community liaison
personnel who keep community members informed of school
actions and issues at all levels, local, State, and Federal; who urge
parents to become active participants in council committees and
school affairs; and who refer parents to the special individualized
services offered by the schools. Since many of the personnel are

.y
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themselves parents, they bring to their job an understanding of the
problems which parents and students have in the schools. Region
One is also fortunate to receive Federal funds under Title I, and
has used some of these monies to provide workshops on
curriculum development, program planning, budgeting and evalua-
tion, and teacher-parent-student relations. These workshops have
helped to give community people the knowledge and skills
necessary for successful and meaningful involvement in the
schools. Since the onset of decentralization, Region One has been
selective about its personnel, within the limits of ifs authority, and
has consciously developed a staff that would be responsive (o
community needs and involvement. The structure and procedures
used in Region One did not come about overnight; a great deal of
time and effort was spent evaluating and revising them. Eventually
a form was achieved with which all parties could live happily.

Jefferson Junior High is a good example of how decentral-
ization has worked on a microlevel. Its current principal, William
Hollingsworth, did his student teaching at Jefferson and then
returmed, after several years, to serve as assistant principal. The
summer before decentralization was put into practice the previous
principal of Jefferson left to take a new position. The central
school board appointed in his place someone who had had no
previous contact with the community. This appointment was.
made without consulting or seeking approval from the communi-
ty. The day that school opened in the fall of 1970, parents
picketed the school and refused to lct the new principal enter the
building. A 10day standoff followew. Finally an agreement was
reached: The school would open without a principal, and, when
the region board took office in January, it would decide upon a
repiacement. After many meetings and much discussion, the
community approached Hollingsworth, who had been thinking
about moving on to a new school, and asked him to stay on as
Jefferson’s principal.

Between the election of the region board and the time it
actually assumed office, the board members worked together with
Jessie Kennedy, the incumbent regional superintendent, and
members of the community to come up with an organized
approach to community involvement through the local schoeol-
community councils. Jefferson Junior High was one of the first
schoois in the region to form a council that met the guidelines and
functioned. It was soon discovered that community people had an
interest in their schools and wanted to get involved. They had
begun with the issue of the principal, and they continued that
interest by reviewing curriculum, student achievement, textbooks,
and school procedures; and by establishing a priority of educa-
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tional goals. Over the years council members have evaluated
progress toward the achievement of these goals, working their way
down, the list. This involvement is in marked contrast to that of
the previous parents’ organization which consisted of little more
than providing assistance during school parties and trips.

The teachers and staff of Jefferson are all open to community

participation in the educational process. This was not always the
case. In the early years of decentralization, Jefferson’s population
was declining and the cutbacks that the decline made necessary
were used to weed out personnel who could not or did not want
to work together with the community. Today, according to
Hollingsworth, there is not a single. teacher in the school who
would want to work elsewhere, nor is there a single teacher that he
would want to kave work anywhere else. He is proud of the fact
that the teachers have sufficient ‘respect for each other and
confidence in the quality of education at Jefferson to enroll their
own children in that school. The relations between the school, the
students, and the parents are good. The operation of Jefferson
Junior High has evolved into a mutually satisfying cooperative
venture in which all parties bring their expertise to bear to achieve
goals that they have set together. For them, decentralization has
been a good thing.

Parents elsewhere in Region One coacur in this judgment. This
was apparent both in interviews with parents and from documents
evaluating decentralization that were written by parents. (Region
One Ad Hoc Committee on Decentralization 1977a, 19775,
1977¢c). They feel that their participation in school affairs has
been legitimized under the decentralized structure. In addition to
their input into school planning through the local councils,
administrative records have been opened up to the councils while
council signoffs are required on most budgets and plans. The right
of parents to participate and contribute to the -running of the
schools has been acknowledged. School staff not only listen to
their opinions, they also solicit those opinions and act upon them.

- No longer is parent interest brushed off as an interference. Parents

feel that their participation now is more effective than it was
under the old, centralized system. The regional structure brings
them together with other parents who have similar concerns not
only from their own schools but elsewhere in the region. No
longer do they feel like isolated parents battling an educational
bureaucy: now they are part of a community working to solve its
problems. The workshops and training sessions for parents have
provided the necessary skills and knowledge in budgeting, evalua-
tion, curriculum, and personnel matters to talk and work with
school personnel on a f;gfg@si@&l level, to deal with problems
» ‘I ‘ .
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more effectively, and to evaluate programs and proposals. In
addition, parents have gained a much clearer understanding of how
the school system works, what the region has control over, what
comes under the central administration’s jurisdiction, and who the
important personalities in the system are. This means that parents,
having identified a problem, can also identify the place to go and
the procedure to follow to achieve some resolution of that
problem. They are much less at the mercy of the bureaucracy.

Parents also expressed the feeling that the decentralized system
is more responsive to their needs. As one parent put it, ‘Unlike
with the (old) Centrrl Board, we've never had a Region Board
meeting adjourned on us because they didn't want to hear what
we had to say.” DBGecause of community involvement in the
celection of personnel, more administrative positions are filled by
minorities, reflecting the racial composition of the region. Before
decentralization, 70 percent of the principals were white; now 70
percent are black. Community members participate in the evalua-
tion of principals, a practice whi¢th makes principals more
accountable and gives the community~a better understanding of
the principal’s role. The administrators, in turn, have gained a
better understanding of the community. Many have come to
regard the schools as just one part of the community and have
become involved with other parts—housing, traffic, health, and
safety—as they help parents find solutions to their problems.

Parents reported that they cnn see a difference in their
children’s attitudes toward school. As parents become more
relaxed about going into the schools and develop a more positive
attitude toward school, they have passed these feelings along to
their children. Students have a broader range of choices now that
they know more about the alternatives available to them, and they
understand better what is expected of them. As a result of their
parents’ greater input into all aspects of education and increased
contact .with school programs and personnel, students are getting
an education that is tailored to their individual needs.

Region One parents seem to agree that there are still problems
to be worked out in the system. Some of the problems lie wi Nin
the region. Some teachers and administrators are not as open to
community participation or as active in community affairs outside
the schools as they might be. However, this is to be expected in
any large institution. Not all parents are willing to give their time
to come to meetings, attend workshops, and help make decisions;
and not all parents are aware of how the regional structure works.
The school-<community agents are constantly working to increase
the number of parents who participate on all levels, from
attending council meetings to running for-election to the region
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board. They are satisfied, however, that both the level and the
quality of parental involvement in the schools are better than they
were before decentralization, and that they are improving. i

The serious complaints in Region One over decentralization lie
with the central administration and the matters under its control.
Some of the complaints are strictly administrative—it takes too
long to get things done which have to go through the central
cffices. One principal says that he does most of the repairs on his
audiovisual equipment himself because if he waited for central to
fix it his school would be without it for a long time. And when
new equipment is needed, the waiting time is lengthy. Adminis-

trators feel that such matters should be handled on a regional

basis. Other complaints have to'do with policy. Regional people
would like more control over budgeting. Under the current
procedure a lot of time is spent preparing budget proposals which
g0 from the principals and local councils to the region board and
then to the centrdl bpard. The central board picks and chooses
among the various items, on the basis of system-wide priorities,
and puts together the final budget for the whole school system.
Each Region’s allocation does not always bear much relation to its
proposals or to what it sees as priorities. Regional people would
like more control over personnel—the ability to hire teach/e,;'s and
administrators of their own choosing rather than havi ¥ hire
from a centrally selected pool. Such a pool Loes: Aot jaiways
coptain persons particularly well suited to a specifigfiob. Ratents

, . the
central board do nec always provide the finapcihi and technical
support necessary to carry out innovative ideas. The latter
problem is attitudina'.

The level of policy decisior.s left to the regions is Iimitgd, and
Region One is working within a system that allows only partial
political decentralization. Yet, within these bounds, the people in
the region have succeeded in opening up the decisionmaking
process and sharing the power and the responsibilities that the
region does have. They -have achieved ss much political decentral-
ization as the system's built-in congtraints allow. And despite the
problems, people in Region One are generally pleased with
decentralization. Many of the. kinks could be ironed otut in time,
and in the meanwhile the benefits far outweigh the costs.

- The experience with' decentralization in Region One was not
typical of the rest of the school system. Region Eight was modeled
after Region One, using the same structure, conducting similar
programs, and achieving a nigh level of satisfaction. However, the
other six regioas do not fall into any particular pattem. Some key
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«ifferences totween the general method and structure of decen-
tralization found in Region One and Eight and those found in the
other six regions can be pointed out. First, it is important to note
that the responsibilities assigned to the regions and to the central

" board, uoth for making policy and for everyday operations, are

mandated by law. No matter what kind of structure exists within a
region, it must draw up budget proposals and spend the money
allocated to it, assign ieachers and principals to schools, hire a
regional superintendent, decide within the set limits what courses
are to be offered in its schools, and how the school facilities are to
be used. The differences betweén regions arise, not from the
powers each region has, but rather, from the way those powers are
exercised.

Most of the regions do not have a comprehensive system of
local school-community councils. Most schools do have some sort
of parent organization; but in the areas that have a higher
concentration of white parents, these organizations tend to follow
the traditional PTA model. They do not serve as advisory boards,
they do not take a hand in making decisions about how the school
should be run, they do not attempt to bring community members
into the school as paraprofessionals or for adult education classes,
they do not involve students in making school devisions. All these
are left to the professionals, if done at all. Instead, the PTA-type
organizations restrict themselves to more traditional activities such
as fundraising, special events, and providing assistance on school
outings. If parents are concermned about their child’s progress in
school, or if they see some problem in the classroom, they meet
with the teacher or the principal as individuals, not as a body. The
picture presented here is a generr, one and does not apply
universally to all schools outside of Regions One and Eight. But it
does represent the basic approach to decentralization in Regions
Two through Seven.

A corollary to the traditional character of parent organizations
in these regions is the absence of school-community relations staff.
Regions One and Eight have allocated money for such personnel;
each constellation has a community agent, and the agent's work is
cocrdinated by a school<ommunity relations administrator who
also works closely with the regional superintendent and the region
board. The administrator and the agents form a support staff for
the community and the councils. The support they provide is an
important factor in the councils™effectiveness. The abfence of
such personnel in other regions is an indication of their.lack of
commitment to community participation, since the regions decide
how they want to spend their own money. It may be that other
budget items have a higher priority or that parents in these regions
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feel that they have adequate access to schoal personnel and
" adequate input into school policy decisions. Whatever the reason,
without such personnel it becomes more difficult to organ.ize
parepts within a school, should therc be the need or the desire,
and it is particularly difficult to establish communication with
parents elsewhere in the region. ‘

Since there is no formal network of local school-community
councils in Regions Two through Seven, there can be no
region-wide committees for buildings, curriculum, finance, person-
nel, etc. Again, this means that there is no coondination on these
mattess among the nonprofessional part of theschool community,
and there is no established system of communication that feeds
input from the local schools to the regional boards and bzck down
again. Any input from the community comes from individusls and
is gathered at region board meetings or through private communi-
- cations with board members. Therefore, the input of the region
board into central board decisions is based on a much more
informal information and opinion-gathering ptocess than is the
case in Region One, allowing them to operate with more
autonomy from the community. In this sense they function much
like small scale central boards. They represent administrative
decentralization within the larger school system, but the informal-
ity of the structures in which they work does not foster
community input into policy decisions.” In other woxds, these
regions do not represent political decentralization for the Detroit
public schools. ~

Fvaluation

Successful decentralization in twc out of eight regions cannot
be considered a systemwide success. Why was decentralization not
more successful in Detroit? The answer to such a question is very
complex and lies beyond the information available here. However,
a’  number of factors which contributed to this outcome are
suggested by the framework of institutional change which we have
been using in this studyf

One obvious factor was the absence of any clear-cut ideology on
the systemwide level. The decentralization plan grew aut of the
militant black comriunity’s demands for control ove: their
schools. The idea of community control was clear within that
community, but its implicatiolis for a system the size of Detroit,
and for other communities—middle class blacks, working Ql&i
whites, professional whites, ethnic minorities, organized labor—
were never worked through. The State Legislature responded to
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the demands for a program which made sense in terms of the
ideology of one community by imposirig that program oa the
system as a whole.

Closely related to the lack of a systemwide ideologv was the
lack of systemwide leadership. The board of education which was
in power when the first decentralization plan was passed professed
belief in decentralization but proceeded to implement it in such a
wdy as to nullify its-inherent meaning. Not only did the
desegregation effort frustrate community contral, it raised a great
deal of opposition to the decentralization plan with which it was
associated. This reaction led to the election of a board of
education under the second decentralization plan that was
composed of many disparate elements, sc'1e of whom were
opposed to decentralization. It is no wonder that, the people of
Region One found that the central board did not operate fully in
accord with the principles enunciated in the decentralization plan.

The lack of systemwide leadership for decentralization was
consistent with the fact that the formulation of the decentraliza-
tion plan did.not reflect the desires of the broad community. One
poll showed that the majority of both the black and the white
communities favored a centralized, integrated school system and
not the decentralized system produced by the political process. A
survey of parents active in PTAs and therefore, presumably, having

an active interest in school affairs, found no particularly strong

support or opposition to decentralization. Most liked the idea of '

having as much say as possible in running the schools and so gave
passive consent to decentralization. But their commitment to the
idea was not strong enough for them ta take any interest in the
specific details of the decentralization plan (Gipson and Hall
1976). As is probably the case with most political issues, adoption
is carried through the system by a vocal, committed minority. But
the implications of this lack of widespread support for a proposal
for political decentralization are particularly :erious. Successful
political decentralization depends on the willingness of the
community to take upon itseif the respaqsxbxhty for sharing in
makmg decisions.

Still another factor limiting the success of political decentraliza-
tion was the opposition of the Detroit Federation of Teachers.
The federation did not want to have to bargain with a multitude
of small school systems and feared that community cant.rol over
personnel matters would threaten the jub security of it$ members.
It insisted, therefore, on the maintenance of a centralized tegistry
of certified teachérs from which regional boards must draw their
personnel. This gction seriously limited the regions’ control over
educ.riional programs.

Rt
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And finally, one can only speculate on whether the decentral-
ization plan represented an incremental approach to the attain-
ment of a more radical objective and thereby resulted in failure by
design. In the decentralization plan, certain functions remained
centralized in o~ler to protect the public interest. These were
taxation, bud -° allocation, and the enforcement{ of minimal
educational standards. The centralization of these functions
provided the basis for the.maintenance of vestiges of power which
could undermine the political decentralization of the school
system. To minimize this risk, the lay structure of power was
reorganized at the center to place contro! of the system in the
hands of regional representatives. However it is unclear that the
profesgional structure of power was similay restructured. In any
event, these centralized function. could have been exercised either
in a manner which fostered and reinforced political decentraliza-
tion or in a manner which minimized it. It is apparent that the
latter occurred. It is unclear whether this outcome resulted from
the partial restructuring of the system or from the fact that those
who rose to power in this restructured system were not cammxtted
to the ideology of polmcal decentralization. - |

This analysis is reinforced by a comparison of what occurred in
Region One with what occurred in less succzssful regions. In
Region One a clear ideology favoring political decentralization
existed. Leadership toward the attainment of this objective existed
in the community, in the presence of Reverend Cleage and the
Innec City Parents Council, as.well as among professional school
adrainistrators. A structure was established in the form of the local
smool-cemmumty councils; a program was designed, the School-
Community Relations program; and resources were allocated to
make political decentralization work.

In other 1 gions, where parents had not felt a lack of control
over their lives, the eagerness for pohtzcal decentralization was
absent and the participation was not forthcoming. Regional level
decisions were left to regional boards Peoplein those regions who
were interested in school policies had no formali mechanism
through which to contribute their opinions and no guaranfeed
voice in decisionmaking. The consideration of their input depend
strictly upon the goodwill of the regional board members. Many of
the board members were openly opposed to decentralization and
had no desire to receive input from the community. A number of
board members were _using their position ‘as a stepping stone to
bigger political careers. They were more interested in personal
political power than in bringing the community inco the decision-
making process. '

-
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One region board member recounted an experience she had
when serving her turn as board chairperson. The regional board
had always reported on the business of central board meetings

- after those meetings took place, effectively preventing community
people from having an input into those meetings. She proposed
that the agenda of central board meetings be presented to the
region before the meeting of the central board so that she could
properly represent the region's position at those meetings. The
suggestion met with strong opposition from her fellow members
on the regional board. Citizens in regions like this one who have
no effective communication with their elected representatives have
less access to the school system than before decentralization. They
cannot deal with the central administration because the appropri-
ate channels are through the regions. For them, regional boards are
merely buffers—another layer of bureaucracy to battle when they
want to have some input.

Pilo (1975) hypothesizes that political decentralization of the
public schools, if it can be achieved at all, can only be achieved
through the political system external to the schools, rather than
through the administration internal to the schools. It would seem,
then, that in Detroit where the decentralization plan was imposed
by the legislature, it should have been successful. But the
legislature was the wrong level of government. It was too far
removed from the mass of the Detroit citizenry to accurately
reflect the general will. The legislature picked up on and carried
through the demands of one small part of Detroit. For that small
part, decentralization has worked. But the fact that the plan went
through the State government rather than the city government
meant that the voice of the rest of the city went unheard. All the.
parties involved wore never forced to sit down together and work
out a set of goals and a program of action to achieve these goals;
they never had to iron out differenges and design a system that
would satisfy all of their needs. The gack of support 1n six of the

~~eight regions suggests that had the issue been on a citvwide
referendum, it would never have passed. Decentralization's
success in Region One and Region Eight is exciting—it has brought
positive changes in those communities and in their schools—but it
is difficult to sec how that success can be replicated elsewhere in
v the city. ‘
\ The future of decentralization in Detroit is uncertain. Tre
disenchantment of six of the eight regions has raised many
1 questions about the efficiency and effectiveness of & decentralized = (*
( school system. These objections splured Governor Milliken and |
/ Mayor Young in the fall of 1977 to appoint a committee to study
the results of decentralization. The committee held hearings, both !
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public und private, with all segments of the school community in
an attempt o evaluate the impact of decentralization on cost,
community involvement, the ease of administration, and the level
of achievement in Detroit’s schools. This information never before
had been compiled. What conclusions the committee will reach
cannot be predicted. On November 10, 1977, the House of the
Michigan Legislature passed a version of & bill that would
recentralize -the school system. A similar, though less extreme,
version of tha bill was introduced into the Senate and was to be
considered when the study committee’s results became available.
Ironically, the Senate bill was introduced by Stanislaw Stopzynski
whaose political career began when he was elected to the board of
education in Region Six However, the courts, which are still
involved in the desegregation issue, have recently called for a
schoolcommunity relatious plan that will be difficult to achieve in
a centralized system. How much control the cour. will be able to
exercise over the structure of the school system is unclear. Farents
in Region One do not have much hope that they will be allowed to
continue with their present system. But as one parent remarked,
“They can take the word (decentralization) away, but they can't
take away the process—people have become too accustomed to
it.”
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CHAPTER 8

TOWARD AN INTEGRATED
THEORY OF PLANNED
INSTITUTIONAL CHANGE

In this book we have reported our review of a wide-ranging
literature on the nature and process of planned institutional
change, and the role of social science in that process. We have
tempered and refined this review by field studies of four attempts
at institutional change. What have we learned from this review and
observation? In this chapter we report our findings in terms of a
skeleton or outline of an integrated theory of planned institutiong
change. We discuss these - findings under three topics: (1) thg
interrelatedness of theories of institutional change, (2) examples
of this interrelatedness from our field studies, and (3) issues for
further research and development toward an integrated theory or
planned institutional change.

interrelatedness of Theories

In reviewing the literaturé we used two similar frameworks
with whxch to organize the various conceptualizations and theories

.of planned institutional change. One was the Blase-Bumgardner

model, and the other was a threefold typology of ideological,
structural, and individual level approaches to institutional change. ..
We will reexamine both of these frameworks in summarizing the
interrelatedness of various theories.

The Blase-Bumgardner Model Reexamined

Throughout this study, the Blase-Bumgardner mede! has proven
to be a useful framework for viewing and understanding the
pracess of planned institutional change. The institutional variables
of leadership, doctrine (or ideology), program, resources, and
internal structure, together witl: linkages that are enabling,
functional, normative, and diffuse, have been found to be

} sufficiently comprehensive and useful in depicting the process.
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182 SOCIAL SCIENCE AND INSTITUTIONAL CHANGE

Based on the literature reviewed in this study, the Blase-
Bumgardner model can be improved in three respects. One is the
development of methods for depicting or measuring the relative
strength of linkasges between the institution and its environment,
or the external structure of an organization as discussed in chapter
3. The Blase-Bumgardner model discusses the elements which make
up the relationship between an institution and its environment; it
does not provide a way of determining the magnitude of the
various linkages which comprise that relationship. Jacobs provides
such a contribution. In defiping the organization-environment
relationship in terms of an organization’s dependence on and
motivational investment in the resources in its environment, as
well as the availability and substitutability of those resources,
Jacobs provides a means of depicting or measuring the relative
importance of institutional linkages in any given instance of
institutional change. Downs' discussion of the zones of an
orgaization’s domain provides another way of mapping or meas-
uring the relative latitude or stricture of an organization's
relationship with its environment.

A second respect in which the Blase-Bumgardner model can be
improved is' the elaboration of the interactions or interdepend-
dencies among the various institutional variables, and between
those variables and the linkages that bind an organization to its
environment. To this subject we will turn presently in summa-
rizing the utility of our other framework. The third shortcoming
of the model is the limited discussion of strategies (transactions as
they are called in the model) for manipulating institutional
varidbles or linkages to bring about intended change. Such a failing
is not uncommon in practice theories. To overcome it requires a
fairly high level of refinement in the knowledge of the processes
involved. A beginning in this regard is provided by Benson’s
discussion of strategies to alter the external structure or linkages
of an institution. ) ’

Ideclogy, Structure, and Interpersonal Relations

The threefold typology of theories used in this review was
particularly helpful in identifying the interrelatedness of key
variables in the institutional change process. These variables are:
(1) the values or belief system which define the objective and
means of change; (2) the structure of functions and power among
acters within the institution, as well as between the institution and
its environment; and (3) the quality of interpersonal relations
among actors within the institution that reflects their commitment
and responsiveness to change. It is clear from our review that
ideology is an insufficient basis for institutional change. By itself it
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can lead to frustration and disulusionment, as dreams become
dashed by the failure to design feasible meuns for their realization.
The manipulation of institutional structures is also an insufficient
strategy for institutional change. Without the restraint of ideology,
structural changes can lead to the corruption of public or
collective acts by the attainment of private benefits. Structural
manipulations involve coercion and the exercise of raw power. In
the absence of any consideration of the attitudes and behaviors of
persons invojved, such strategies become undermined at best, and
lead -to dehumanization at worst. Oa the other hand, strategies
involving change in the attitudes and behaviors of individuals,
without consideration of the ideology and structure in which such
changes are to be enacted, can lead to exploitation of the persons
involved or their regrassion to early forms of behavior that are
more consistent with their social milieu.

The interrelatedness of these three major variables in the
process of planned institutionsl change can be summanzed in
terms of a num’ r of propcaitions,

In the absence of an ideology, that is, & belief system sha.red by
all members of an institution regarding that institution's public

- purpose and the means appropriate for its attainment, institutional
change is most likely to derive, from forces exterior to the
institution, from environmental turbyjence. Under such condi-
tions, an organic or lateral internal strueture is most conducive to
the initiation of such change, i.e., to the generation of alternative
responses to the pressure-for change. A mechanistic or hierarchical
structure is most conducive to the implementation of mst.xtunonal
change.

In the presence of such an ideology, institutional change may
derive from internal forces, i.e., the perception by members of
discrepancy between the institution’s prescribed performance and
its actual performance. Although the literature is not clear on this

_ point, it may be that, in the presence of such an ideology,
institutional change is less likely to derive from environmental
turbulence because the institution has a rationale with which to
defend its performance from external criticism and with which to
sustain the commitment and effort of its members in the face of
adverse circumstances.

When institutional change is internally induced and is ideologi-
based, and when the commifment of members to that
ideplogy is weak, a hierarchical Jinternal structure is more
corfducive to the initiation of such change, as in the case of
wAmencan Protestant churches. An forganic internal structure is
‘more conducive to its initiation ] when the commitment of

f

‘members to that ideology is strogg, as in the case of Israeli

‘ | _ 189




184 SOCIAL SCIENCE AND INSTITUTIONAL CHANGE

kibbutzim. The literature is unclear on the relative advantages of
different internal structures during the implementation of institu-
tional change under these conditions. The presence of an ideology
to which there is 2 strong commitment may result in a reversal in
the relationship that otherwise exists between the internal
structure and stages in the institutional change process. Such a
reversal may be accounted for by the fact that ideology defines
the nature of allowable change and enjoys widespread acceptance.
Under such circumstances, a hierarchical structure might initiate
change without risking alienation. Similarly, an organic structure
might implement such change since little centralized direction or
reinforcement is required.

These several propositions permit a resolution of a fundamental
enigma that has plagued democratic notions about reform. For
considerable time it has been assumed that democratic processes,
or what have come to be known as citizen participation, increase
he likelihood of institutional change. Yet time and again,
« pirical cases emerge w.iich show the opposite relationship: The
g 1ter the amount of citizen participation, the less likely is any
change in the fundamental distribution of power or benefits, at
least when such a distribution is perceived to serve well the
interests of a majority of a population. The propositions which we
have been.evsmining lead us to the following conclusion: Organic
or lateral structures in and of themselves do not lead to
institutional change. In the absence of an ideology upon which to
evaluate the justice of a given state of affairs, organic structures
lead to a “tyranny of the majority.” Those states will be
maintained which serve well the majority, and those changes will
be initiated which serve the interests of the majority. Under such
conditidns, the only basis on which changes can occur that are
contrary to the expressed interests of those in power is through
turbulence in the institution’s environment,

When the object of change is the environment and the change
agent is an organization, a different relationship exists between an
organization’s internal structure and the change/:process. In this
situation the organization is not an institution| in the sense in
which it has been defined in this study. Since it is seeking a change
in the larger system, the organization’s output has not yet been
valued by that larger system, When the external structure of the
organization is relatively lateral, that is, when the organizatiox} is
relatively equal in power with its environment, then an internal
structure that is hierarchical ‘will be most ducive to that
organization's interactions with its environment. This situation :s
exemplified by Maoist China in which domestic affairs were
managed by mass participation, but foreign affairs were managed
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by an elitist decisionmaking structure. When the external structure
of such an organization is hierarchical, that is, when the
organization is weak relative to its environment, an internal
stnucture that is extremely corsanic, ie., polycephalous and
segmented, will be most conducive to carrying on relations with its
environment. The example of such a situation is social movements
in the United States. !

Up to this point we have said nothing about theories involving
the quality of interpersonal relations as they relute to planned
institutional change. There is an interdependence bt.iwecn the
processes of individual change, structural change, and ideology.
Any attempt to alter psychological states, i.e., to make individuals
more open and u!Qling to take risks in their relations with others,
must be consistent with the structure within which that behavior
is to occur and the ideology by which it is to be judged or
evaluated. Changing individual behavior as a strategy for institu-
tional change cannot work algne. Attempts to induce individuals
to be more open and willing to take risks in an organization, in
which power can be wielded capriciously by a few individuals, wiii
make those individuals vulnerable to exploitation and cause them
to regress to more defensive behavior.

On the other hand, attempts to alter the structure or ideology
of an institution must be accompanied by psychological states. that
are consistent with that new structure or ideclogy. The lack of
such congruence will result in the imposition of an informal
structure which is compatible, with those states on that new
sttucture, rendering the latter less effective witl'\ respect to the
purposes for which it was designed. The example of such a
situation is the workers’ communes in Yugoslavia in which work
organizations achieved less than the desired level of worker
participation in decisionmaking.

The same type of interrelatedness exists belween the use of -

economic incentives to induce changes in organizational behavior
and the structure of resources available to that organization. If

such incentives are used lo induce the adoption of new goals or -
uperating procedures without changing the allocation of estab-

lished resources among new and old states, the organization will
regress {o the latter when the incentives are taken away.

!

Utilizathon of Social Science .

Having ~xamined a frq‘r';xework for understanding planned
institutional change, we can draw some tentative conclusions
about the role of social §cience in that process. In order for social
science to have any role at all, one of two conditions must exist:
(1 )\ an institutional ideclogy 'bh\at provides a commitment to act, or
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(2) a crisis in the institution's environment. It is the ideology or
the crisis which provides the direction and motivation for change.
Social science provides the rationalization of effective means for
attaining those ends. In the context of Blase-Bumgardner
model, social science provides the pro for institutional
change. In order for social science to play that role, one of two
other conditions must be met: (1) The social sciei.<2 has
demonstrated its utility in prior nstances of a similar natu.=, or
{2) conventional wisdom or intuition ic judged inadequate as a
basis for dealing with the need to change. ‘ :

These principles do not mean' that social science cannot have a
role in the formulation of ideology in institutional change.
However, to do so social scientists must go beyond empirically
based or positivist thecries to the development of normative
theories. If alternative models of ideal end states are developed,
they can influence the range of the debate over public purposes
even though they cannot determine its outcome.- When such
models are linked to empirically tested propositions about <{he
relative effectiveness of alternative actions in bringing about those
end states, social science can have its most powerful impact.
Normative theory can contribute to the debate over ideology as
well as influence the program selected to put that ideology into
practice. Empirically based theory can address itself only to
questions of program choice.

Examples From Field Studies

Having idertified the basis for a morm it grated theory of
planned institutional change, let us review aur f>ur case studies to
see if they support or illustrate the variot ‘wpropositions we have
set forth. In order to do so, we must first establish some criterion
- by which the efficacy of the propositions can be judged. If we can
arrange our four cases aleng a hypothetical continuum of success,
we will have such a criterion. By success we meap-trat the
institutions! change -was implemented as planned &nd that its
implemen:ation was sustained over some reasonable time period.
Such a criterion is a continuum in the serise that no ch ge is ever
implemented exactly as planned, nor does it last forever. What we
are talking about, therefore, is a relative matter. Furthgrmore, the
information we have on each case is highly subjective, consisting
of judgments and impressions that are often obtained from
partisan observers. Qur evaluation of each case by 'this criterion
must, therefore, be treated as epeculative at best.

On Nt;he basis of the information at our disposal, we would have
td concider the deinstitutionalization of the Massachusetts juvenile
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correctional system as the most successful case. 1t came closest to
realizing its objectives and has persisted largely intact over an
R-year period in the face of opposition. The least successtul case
would have to be the Federal Correctional Institutipn at Butner,
North Carolina. This judgment is based on the fact that after a
year of operation many of the basic elements of the proposed
change bad not been implemented and, indeed, appear impossible
to implement. Many of the features which were implemented were
already standard  practice in Federal prisons. Thus, while the
Butiner facility does in fact constitute a very progressive correc-
tionid  program, it amounts to little in the way of planned
institutional change.

In between these two extremes lie the voucher experiment in
the Alum Rock Schools and the decentralization of the Detroit
Public Schools. Of these we would consider the Alum Rock case
more successful. Althougn the voucher system failed, a decentrali-
sation of the system which differed markedly from previous
conditions in the schools did oceur as intended and remained in
force 2 years after the termination of the voucher experiment.

In reviewing these cases, therefore, we would expect their
devree of conformity with the propositions set forth in the
previous section to be in the following order; Massachusefts
Department of Youth Services, Alum Rock Schoois, Detroit
Public Schools, and FCI at Butner.

‘Massachusetts DYS

lhe deinstitutionalization of the Massachusetts juvenile correc-
tional system is a case of environmentally induced change. An
aroused public opinion, a new Governor, and the State legislature
combined in their efforts to bring about change. In this connec-
tion? it is significant that, of tie four cases, the DYS had the most
number of environmental linkages which favored change. Enebling
linkages were present in the legislature'’s granting DY$ the power
of disposition over treatment, the Governor’s consistently appoint-
np reform minded commissioners, and LEAA’s making available
badly needed funds, Functional linkages were present in the
cooperation of voluntary agencies in providing alternative care.
Normative linkages were present in the pronouncements of pubiic
officals and citizen groups. Diffuse linkages were present in the
form of public opinion formed threugh the mass media.

Consistent with the external impetus for change is the fact that
the internal structure of the correctional system was extrercely
hicrarchical, both in initiating and implementing change. The
leadership of the system assumed a very dominant role ™

~

formulating and dgrrying out the change process. At the outsej,
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188 SOCIAL SCIENCE AND INSTITUTIONAL CHANGE

the ideology for change was in the environment and was only
partially developed. It focused on the need for more humane
treatment of juveniles but did not articulate a program for reform.
Deinstitutionalization émerged out of the change process and
provided a more focused ideplogy which was able to sustain that
brocess once begun, That the incipient ideology played an
important role is exemplified by the fact that, when the
commissioner encountered initial setbacks in his efforis to
introduce L more  humane treatment procedures, he introduced
more drastic measures rather than retreat to established proce-
dures, a response which would be hard to imagine on the part of
more pragmatically oriented leadership. As the ideology became
more developed, leadership became less of a driving force; and it
would appear that under the new system there is more participa-
tion of staff in decistonmaking. ‘

The presence of additional resources in the f&rm of LEAA

funds was also a critic8l variable. It is noteworthy in this respect

that these resources were used to dismantle the old system while
building the new. Thus what started out as an incremental process
became comprehensive and radical in order to assure the attain-
ment  of objectives. This radical approach, along with the
conscious use of ideology, probably accounts far the persistence
of change over time. '
The one major strategy which is not illustrated by this case is
- changing individual level behavior. In carrying out his reform, the
commissioner came to view staff as an obstacle rather than a
Jfacilitator of that reform, a fact which eventhally led to the
ideology of deinstjfutionalization. Whether the reorientation of
staff wvalues and behavior was never seriously attempted, or
whether it was attempted and found wantung, is unclear. What is
clear is that the direction which the reform eventually took meant
the elimination of many of the staff who needed to be -otrained.
It may be that, had the commissioner begun with a clear-cut
ideology of deinstitutionalization, retraining of staff could have
been more realistically carried out. However, ‘he case does

illustrate the futility of attemptiry institutional change through

changing individual level behavior when the structure and ideology
of that ¢change have not been’established.

Alum Rock Schools

The experimentation with a voucher market system in the AjJum
Rogk public schools represents a case of internally induced
change. Though the concept of the experiment was conceived and
funded by outside sources, the Alum Rock school system chose to
participate because the experiment was designed tc take the
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district in directions in which it had already decided to go. In this
connection, it is significant that a clear-cut ideology with respect
to decentralization existed within the system in the sense that all
major parties were agreed on what kind of a change they wanted.
With respect to the establishmeiut of a voucher market system, a
common ideology was not apparent, and in terms of that objective
thé: chunge was not successful.

In initiating and carrying out this change, a lateral or organic
internal structure was used. Although the formal organization of
the school system was hierarchical the superintendent adopted an
egalitarian or organic decisionmaking process in deciding whether
to participate in the experiment and in planning it. It is further
significant that in the implementation stage an organic decision-
making process was used in the sense that the superintendent
negotiated the implementation of specific elements of the experi-
ment with the interested parties. This adoption of an organic
process is consistent with the results achieved. Those aspects f
the experiment which were consistent with the commonly
accepted ideology (decentralization) were successfully imple-
mented, and those aspects which were, consistent with the

idevlogy about which there was dxsagreement (the voucher market

system) were not successfully implemented.

Other factors contributing to success in this case were leader-
ship .and resources. The leadership of the school system was
strongly committed to the decentralization which succeeded, and
only loosely committed to the voucher market system which
failed. Furthermore, leadership played a very strong role in
negotiating relations between the system and its environment, ir

" keeping with the ideology to which the system was committed.

Resources in the form of OEQO funds played a significant role in
enabling the system to carry out the intended change. However,
unlike the Massachusetts case, those funds were used to add new
processes and not dismantle existing ones. This strategy allowed
the school system to revert back to those procedures which it did
not wish to give up oace the funds were withdrawn.

The linkages between the Alum Rock School District and its
environment were consistent with the success of decentralization
and the failure of the voucher system. The district needed little

from its environment to carry out decentralization, except

financial resources and putl:lic support. The former were acquired
through the voucher experiment, and the latter already existed.
With respect to the voucher experiment more linkages were
required: enabling legislation from the State to allow nonpublic
schools to participate and tq-set aside the personnel requirements
governing the employment of public school teachers. Neither'was
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forthcoming, a fact which restricted the attainment of a voucher
market system. The district also needed the support of the local
" teacher’s union, which it received, but not without further Iimi§ing
the market character of the experiment.

. Of the four institutions studied, the Alum Rock School District
is the only one that explicitly attended to the quality of
interpersonal relations in the process of planned chang 1
parties agreed that the human relations training was a si; m
factor in the degree of success which the school system achieved.
However, such a process resulted in a structure for the institution-
al change which protected the job security of the parties involved.
When viewed alongside the Massachusetts DYS case, this finding
suggests that a guarantee of job security is a necessary condition
for the effective use of human relations training in institutional

change. \ .
Detroit Public Schools | \

The political decentralization of the Detroit public schools is a -
case of externally induced change. It was initiated by one segment
of the parent population served by the schools and imposed on the
system by the State legislature. In comparison to the case of the
Massachusetts DYS, the external linkages supporting institutional
change in the Detroit case were weak. State legislation was passed
enabling decentralization, but functional linkages with the teach-
ers’ union were inhibiting rather than facilitating. Normative
linkagds supporting the change were latent at best. Decentraliza-
tion was consistent with basic American values, but there was no
public enunciation of its importance to the welfare of the larger
community. Similarly, diffuse linkages were lacking in that little
public support for political decentralization existed systemwide.

Within the Detroit public schools, key institutional variables
supportive of change were lacking. There was no ideology of
political decentralization at the systemwide level, Leadership was
not unified in support of the change. What hierarchical powers
that remained in the new structure were used to biunt or minimze
change. In Region One, where political decentralization was most
successful, the opposite pattern of variables emerged. A greater
consciousness of an ideclogy of political decentralization existéd,
leadership was strong in support of change, a program was
conceived and resources allocated to carry out the change, and
widespread participation occurred in its implementation. It is
significant that Region One made widespread use of training to
- enable actors to participate effectively in the new system. This

training occurred, however, after a design for the new structure
had been worked out. .
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FCI at Butaer

The attempt to implement the Morris mode! of imprisonment at
the Federal Correctional Institution at Butner represents a case of
extemally induced change. It was external in the sense that the
larger system, the Federgl Bureau of Prisons, imposed a program on
one of its units, the Institution at Butner. However, unlike the
Massachusetts DYS, the Butner FCI had very few supportive
linkages with its environment. It did have the administrative
authorization from BQP wnich enabled it to undertake the
experiment. But it did not receive financial resources necessary to
carfy it out. Functional linkages were weak or absent—the parole
board demurred in its part of the experiment, BOP industries were
lackingy and there was no community employment to carry out
the early release component of the experiment.

Within the FCI at Butner, significant institutional variables were
lacking. A very clear ideology lay at the heart of the Morris model
of imprisonment. However, that model was adopted by the BOP
- and the FCI at Butner as a program with which to run a new
facility, not an ideology. There is no apparent ideology to which
ROP or the Butner administration was committed that dictated
the adoption of the Morris model. The success or failure of the
mode] was little more than an interesting incident in the ongoing
life of a bureaucracy. The lack of ideology goes hand in hand with
. a lack of leadership with respect to the experiment. This
conclusion is not to imply a lack of leadership in the administra-
tion of the FCI at Butner; it refers only to leadership for
institutional change as represented by the attempt to implement

the Morris model. And ‘astly, the experiment at Butner involved

no training to enable staff to adopt attitudes and behaviors
consistent with the Morris model. In fact, many staff were
unaware of the model or the existence of the experiment, further
evidence of the lack of an ideology within the institution by which
its members could be committed to planned change.

The reacer should be cautioned against treating this summary
analysis of the four field studies of planned institutional change as
a verification of the propositions we have been discussing in this
chapter. In the first place, the analysis is based on information
which is highly subjective and impressionistic in nature. A more
empirical process is required for verification. Secondly, this
analysis contains the error of post factum theorizing identified by
Merton (1968. pp. 147ff.). This error derives from making
unstructured observations, and then formulating a “theory” to fit
those observations. Such observations in no way can be said to
verify the theory because they do noi allow the theory to be
negated. Verification requires the observation of events which
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192 SOCIAL SCIENCE AND INSTITUTIONAL CHANGE
both conforin and fail to conform to the conditions implied in a
theory; it involves predicting events before they are observed
rather than explaining them “after the fact.” Post factum
theorizing is adequate for generating hypotheses. In this sense, we
can say that our analysis only illustrates the propositions we have
been discussing. The fact that we applied our propositions, once
formulated, to a reanalysis of our field studies adds very little to
their validity. The cases used for verification are the same cases
from which the propositions were derived. 'Such a practice only
adds to the elegance of the illustration. ’

Issues for Further Reséarch and

» L3

Development

We have decided to_address ourselves in this concluding section
to issues involving both empirical research and program develop-
ment. In keeping with the nature of planned institutional change
@ we have come to understapd it, research ‘has limited utility
when conducted apart from the actions it is intended to inform.
The success of efforts ot collective action may rest as much on the
developfment of rational methods or techniques for facilitating
such action as it does on e npirical research on the process. When
research needs are identified in isg{atjon from action methodolo-
gies, they are more likely to reflect a motivation to perpetuate
research rather than to improve action. d

The Role of Ideology

The literature we have examined and the field studies we have
conducted underscore the importance of ideology in planned
institutional change. Yet little has been written abotit how groups
come to formulate an ideology. The process remains much of a
mystery. Research on how ideology is formulated would greatly
enhance the development of rational techniques to assist this
process. Such techniques appropriate for small groups are already
available, but techniques for large-scale decisionmaking are very
much nvedgd (Runyan 1977),

A related issue is the design of techniques for resolving conflicts
in the interpretation of a given ideology. In the example of Maoist
China, a form of high priesthood fulfilled this function; in the

,United States, the Supreme Court is so used. Techniques or

methods that are less costly and that are appropriate for use
within organizations need to be developed.
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The role of ideology in large organizations is particularly
problematic, as evidenced by the research of Tannenbaum.
Further research is needed to clarify whether or not a determin-
istic relationship exists between organizational size, technology,
and internal structure. The literature suggests that, as organization-
al size increases, the use of technology and the specialization of
tasks become necessary to maintain efficiency in production. It is -
this use of technology and not ideology, so goes the argument,
that dictates the internal structure of the organization. However,
the evidence is not conclusive, as Argyris points out, and further
research is necessary.

. A prcgﬂgrzatic relationship also exists between group size and
the process Yy which ideology is formulated. Those who advocate
the use of ideology as a guidance system for mass society, such as
Maoists in China and Friedmann (1973) in the United States, see
the formulation of ideclogy occurring through a myriad of small
groups, or what has been called a cellular structure. If this
relationskip between the formulation of ideclogy and group size is
deterministic, the kjnd of techniques or methods appropriate for
ideology formation in large organizations is more apparent.

Arnd finally, the consequences of the use of ideology in planned
change need to be examined. Conflicting claims are made with
respect to its effect on productivity and cost. On the one hand,
idenlogy apparently increases group solidarity, minimizes aliena-
tion, and therefore increases the rate of cutput. On the other
hand, ideoclogy apparently limits the range of choice among the
means of production or of delivering service, resulting in an
inefficient use of scarce resources. The conditions under which
these respective claims are true need to be verified so that their
conflicting implications for action caa be resolved.

The Role of Internal Structure

A number of issues need to be investi’gated with reference to the
nature and function of internal structure in institutional change.-
In the first place, a full range of more definitive models of interna!
structure needs to be developed. The literature dwells essentially
on two extreme models, but in reality there must be several more.
The matrix, the federated, and the polycephalous are some.
Furthermore, the models which do exist are not always adequately
articulated. The notion of a hierarchical structure has intuitive
clarity because it abounds in modern industrial society. But the
research on which ¢he concept of an organic structure is based
contains only the vaguest definitions. If research is to usefully
proceed into the relative merits of alternative structures, we must
have fuller and more systematic conceptualizations of those
structures.
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The basic relationship between the interr I structure of an
organization andl the stages of institutional change needs to be
tested more fully. The research findings from which .these
propositions arise are consistent, for the most part, but they
embody very inadequate conceptualizations of an organic struc-
ture. The particular point in the process which has not been
addressed by prior research is the shift between the initiation and
implementation stages. Thre literature reports that an organic

- structure is more conducive to-initiatjon because it provides the

freedom for exploring a fuller range of alternatives; and a
hierarchical structure is more conducive to implementation be-
cause it provides a single set of consistent operations. BUt what
kind of structure is best suited to. selecting the®single most
appropriate course of action among those generated during the
initiation stage? Presumably the organic structure “ lacks the
consensus to make a decision possible, and the hierarchical
structure lacks the vision to depart frém established practices. The
literature is ambiguous on this crucial point. g
Assuming that a single organization operates during all stages of

-the institutional change process, it must undergo transitions from

the type of structure most appropriate for one stage of change to

the type most appropriate to another stage. Yet how can an

organization achieve such planful versatility? The literature is
silent on the subject. It would appear that very few case examples
of such multjpurpose .Organizations exist. Again, this matter is
fruitful for research. '

And lastly, some argue on the basis of normative theory that -
organic structures are more effective for all stages of institutional
change. Although this position conflicts with existing evidence, it
may not have been given an adequate test. An adequate test
requires an experiment designed to fully incorporate all of the
conditions necessary to the functioning of an organic structure,
and one which evaluates its conséquences with respect to all the
criteria by which it purports to be effective. Tests to date have
simply compared the effects of existing organizations which
approximate various models of internal structure.

The Roie of Interpersonal Relations

The effect of the quality of interpersonal relations on the
ability of an organization to respond to a changing environment
has been well docuimented. Techniques of human relations training
are well developed and in widespread use. Such fraining is often
referred to as organizational development, a term which is
specious because it implies a sufficient strategy for resolving
organizational malfunctioning and bringing about change. What is

..,
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not s6 clear is the relationship between human relations training,
structure, and ideclogy in organizational performance. As was
demonstrated in the Alum Rock case, human relations training,
important as it is, cannot compensate for the effects of an
inadequate structure or conflictual ideologies. !

v Research is needed into the structural and ideological condi-
tions that we conducive to the effective use of human relations
training. What is the rcle of such training in the formulation of
ideology? What is its role in p}anned change that is'imposed from
the outside, as was the case in the Massachusetts DYS , 35 opposed
to being genemted from the inside, as was the case in the Alum
Rock Schools? What is the role of human relations training in a

hierarchical as opposed to an organic structure? Such research

should be oriented toward the development of diagnostic tech-
niques that identify the nrganizational conditions in whioh human
relations training can be used effectively, and the appropriate
purposes it should serve. ;

Interrelatedness of Ideology, Structure,

and Interpersonal Relations

The major issue identified in this study is the interrelatedness
among three major. variables in planned institutional change:

ideology, internal and external structure, and the quality of -

interpersonal relations. Several propositions have been set forth in
the previous section. However, they are based only in part on
research, and much of that research is fragmented ‘n nature. The
propositions lack any comprehensive systematic verifica“ion.
Given the current level of distrust in government and the
malaise which overhang many public services, these propositions
would appear to justify a major fesearch-effort. Such an effort
would test the several strategies for institutional change or
development, singly and in combination, against tb\e’;butcomes
with which they are associated, both with respect to the various
stages of the change process and the institution’s overall perfor-
mance {see figure 7). For example, an institution with a clear-cut
-ideology would be observed to determine whether changes were
more likely to originate gxternally or interhally to the organiza-
tion; the ease with which alternatives were initiated in response to
the pressure for change; the ease with which an alternative was
selected upon which to act; the degree to which that alternative
was implemur od as intended; the amount of output in a given
product or service which the institution was committed to
produce; and the cost of producing that output. ideally, s number
of public bureaucracies would be recruited to experiment with
various strategies. The bureaus should operate in the same domain,
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o as to have a common output by which to compare their
- performance.

Such research can be facilitated by the Multivariate Analysis,
Participation and Structure (MAPS) method of organizational
design developed by Kilmann (1977). The method is based on the
notion that the structure of an organization should be consistent
~with the personal needs and siyles of its members, as well as the
nature of the collective fasks whjch are to be performed. It is a
normative model in that it incorporates certain value preferences
“about the nature of man: that an individual seeks self-direction
and self-control and seeks rather than avoids responsibility. The
method begins with an elicitation of the preferences for tasks,
work styles, and work colleagues of individual workers, and by use
of a computer program aggregates these preferences into one of

several structural designs appropriate for such tasks and interper-
mnal styles. The work of &ilmann is unique in that it. provides
systematic and empirical procedures for organizational design
which overcome the conceptiia! models we have been discussing in
this book. It has the disauvantage of concreteness in that
disagreement with the way cc icepts are interpreted is made easier.
But fram such disagreements come yreater clarity and unity.

Utilization of Social Science .

Finally, let us summarize the issues revealed i our study related
to the utilization of social science in planned institutional change
that require further research and development. The principal issue
in this regard is the development of normative theory in the social
sciences. Initially, work of a conceptual nature needs to be done’
on the nature of normative theory, the process by which such
theories are developed®ind the way in which such theories are

used both in guiding empirical research as well as generat.mnr
" prescriptions for public action. It is apparent that such theories
must integrate a theory of man.with a theory of social groups.
Beyond this, individual’scientists need to be supported in their
“efferts to develop normative theory. The implication which
emerges most clearly from this review is that the dilemma facing
the social science community no longer involves a choice between
~ pure and applied research, but rather a choice between value-based
normative theory and value-free positivist theory: If knowledge i is,
to have its ultimate justification in social utility, social purposes
must be part of its foundation.

And finally, new models of the role of the social scientist must
be developed consistent with the new role of social science theory.
Is the scientist a technician or a social eritic, an engineer or a social
philosopher? What distinguishes a value-oriented social scientist
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from a social activist or a politician? We believe there are viable
- and useful answers to these questions—that the possibility exists
for muintaining the unique contribution of the scier tific paradigm
while blending it witn service to thgcommonweal.
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